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Foreword 


The emergence of new nations in Africa and Asia has pre- 
sented the older nations of the Western world with a formi- 
dable challenge, for we in the West are now called upon not 
only to lend assistance to the “development” of these new 
nations but to justify the kind of assistance we deem most 
appropriate. The more involved we become with the prob- 
lems of the new nations the less assurance we feel that we 
know with certainty the direction which “development” 
should take, indeed, the less self-evident in meaning the word 
development itself. As we grapple with the problems of the 
new nations and try to bring them into focus, we may be led 
to re-examine and reappraise the nature and meaning of our 
own “development.” Part of our task will be to determine 
what elements of our own culture have universal meaning 
and which of our political and social institutions merit imita- 
tion. What have we learned from our own historical expe- 
rience with nation-building that may be useful to others now 
embarking for the first time upon that political adventure? 

Assuming that our experience has taught us something 
worth communicating to others, how receptive will the new 
nations be to the advice and assistance we seek to render? It 
is not strange that the long period of colonial domination by 
Western nations has left the peoples of the new nations in 
Africa and Asia somewhat skeptical of, if not hostile to, what 
they now frequently refer to as “cultural imperialism.” At 
the same time it appears evident that they would very much 
like to have the technology of the West, and the fruits of that 
technology, as soon as possible. Is it possible successfully to 
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export Western technology without at the same time inculcat- 
ing in those who receive it the scientific mentality that pro- 
duced and sustains that technology? And if science must 
necessarily accompany technology, how necessary for a stable 
society are other aspects of Western culture? 

It is possible that we have something to learn as well as to 
teach, something to receive as well as to give. As we ponder 
the meaning of “development” for the newly emerging na- 
tions, we may be led toa more profound kind of self-appraisal 
than we have practiced in the recent past. A world in revolu- 
tionary ferment will not long allow us to luxuriate in com- 
placent self-satisfaction. In deciding what we have of value 
to give to others, we must necessarily decide what we wish to 
preserve for ourselves and what, conceivably, we may want 
to discard or change. 

The present symposium seeks to elucidate some of the im- 
plications of political and economic development. The impli- 
cations that are seen vary with the perspective of the particular 
contributor. We have been more concerned to raise questions 
than to answer them definitively. Though we have not suc- 
ceeded in answering the question posed by our title, we hope 
that the essays that follow may serve to illustrate some of the 
difficulties in seeking an answer to the question and provoke 
the reader into asking the question of himself. Two of the 
essays have been previously published; the other essays were 
written especially for this volume. 

In the initial essay on “‘Nationalism and Political Develop- 
ment,’ Rupert Emerson argues that nationalism is the very 
essence of what the rising peoples of Asia and Africa are seek- 
ing. ‘However strong the urge toward better living conditions 
and economic development, it tends always,” he says, “to take 
second place to the political claims of nationalism.” This essay 
first appeared in the Journal of Politics (February, 1960) and 
is reprinted here by permission. Rupert Emerson is Professor 
of Government and Research Associate, Center for Interna- 
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tional Affairs, Harvard University. His most recent writings 
include Representative Government in Southeast Asia (1955) 
and From Empire to Nation: the Rise to Self-Assertion of 
Asian and African Peoples (1960). 

Calvin B. Hoover examines the problem of capital accumu- 
lation in an essay concerned with “Economic Reform vs. 
Economic Growth in Underdeveloped Countries.” James B. 
Duke Professor of Economics at Duke University and a former 
President of the American Economic Association, Professor 
Hoover has long been engaged in a comparative study of 
economic systems. This study has been recorded in numerous 
volumes, the most recent of which include The Economy, 
Liberty and the State (1959) and Economic Systems of the 
Commonwealth (1962). The present essay originally appeared 
in the Virginia Quarterly Review (Summer, 1963) and is re- 
printed here by permission. 

Sayre P. Schatz discusses the “Implications of Economic 
Development” and argues that economic development neces- 
sarily implies a “transformation in deeply held social values.” 
Now on leave from the Graduate Faculty of the New School 
for Social Research, Dr. Schatz is Senior Research Fellow at 
the Nigerian Institute of Social and Economic Research. He 
has been in Nigeria since 1958. He has contributed articles 
to such journals as the Quarterly Journal of Economics, 
Social Research, American Economic Review, and the Nige- 
rian Journal of Economics and Social Studies. 

To what extent is the Western idea of the rule of law in- 
corporated and observed in the traditional African modes of 
government? This is the question which Antony Allott seeks 
to answer in. his essay on ““The African Conception of the Rule 
of Law.” As one of the foremost students of African law, he 
is particularly well qualified for the task. He has written a 
book of Essays in African Law (1960) and edited a volume on 
Judicial and Legal Systems in Africa (1962). At the present 
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time he is a Reader in African Law in the University of 
London. 

Edward Shils examines some of the reasons for Western 
disillusionment with the possibility of establishing constitu- 
tional government in the new states in his essay on ““The 
Fortunes of Constitutional Government in the Political De- 
velopment of the New States.” Edward A. Shils is Professor of 
Sociology and Social Thought at the University of Chicago 
and a Fellow of King’s College, Cambridge. He has written 
extensively on the politics of underdeveloped areas. His most 
recent writings include The Intellectual Between Tradition 
and Modernity: The Indian Situation (1961) and Political 
Development in the New States (1962). 

‘The conflict and tension between church and state in West 
Africa are discussed by James O’Connell in his essay on “The 
Possibility of Pluralism: Church and State in West Africa.” 
It provides a case study in depth of both the opportunities and 
hazards encountered when Christianity finds itself in the 
midst of a national revolutionary movement. A Roman Cath- 
olic, Father O’Connell has been in Nigeria since 1957, where 
he now serves as Senior Lecturer in Political Science at the 
University of Ibadan. 

Writing from the perspective of a Protestant, G. McLeod 
Bryan looks at the impact of revolution upon religion in 
Africa in his essay on “Religious Developments in Africa.” 
Despite some unfortunate attitudes in the past, he argues that 
“Christianity has greatly influenced Africa for radical change” 
and has displayed in recent decades an openness to self-criti- 
cism that may provide it with an opportunity to make signifi- 
cant contributions toward the creation of responsible societies 
in the future. Professor of Social Ethics at Wake Forest Col- 
lege, G. McLeod Bryan is the author of Whither Africa? 
(1961). 

The concluding essay of the symposium is written by 
Douglas V. Steere, a prominent Quaker and Professor of 
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Philosophy at Haverford College. His essay has provided the 
title for our symposium and the questions he raises, though 
not easy to answer, are not intended, as he says, to discourage 
us from helping other peoples in their self-development but 
to suggest that we approach the problems with humility, with 
as much concern to learn as to teach, with as much eagerness 
to receive as to give. Among other writings Professor Steere is 
the author of Work and Contemplation (1957). 

Although the publication of this book was made possible 
by funds provided by the Lilly Endowment, the Endowment 
is not the author or publisher and is not to be understood as 
necessarily approving, by virtue of its grant, any of the views 
expressed in the pages that follow. 


John H. Hallowell, Director 
Lilly Endowment Research Program 
in Christianity and Politics 
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NATIONALISM AND POLITICAL 
DEVELOPMENT* 


Rupert Emerson 


Is it were necessary to select the most important single force 
_ behind the revolutionary drive of the rising peoples of Asia 
'and Africa, the choice would inevitably go to nationalism. 
For none of its potential rivals can an effective case be made. 
Indeed, almost all of them contribute in one fashion or an- 
other to the mounting nationalist demand. Arnold Toynbee, 
profuse with capitals, may denounce Nationalism as a “‘dis- 
astrous corruption,” “‘a perversion of Industrialism and De- 
mocracy,” or “the monstrous outcome of the impact of our 
modern Western Democracy upon the Parochial State’; but 
to the peoples newly asserting their claim to equal status in 
the world, nationalism is the essence of what they seek. 

In the debates in the United Nations on the Covenants on 
Human Rights, the right of self-determination has frequently 
been considered the foundation on which all other rights rest; 
self-determination denied, no other right can be secure. It is 
in this light that peoples around the globe have viewed na- 
tionalism, assuming that the remaining goods they seek will 
flow from its attainment. The usual version of this goal is an 
acknowledged equality expressed in sovereign independence; 
more rarely, an adequate substitute may be found in free 


* This article was written in 1960 and as a consequence does not take into 
account events since that time. Nevertheless we believe that the author’s pri- 
mary thesis is essentially sound. It is reprinted by permission from the Journal 
of Politics (February, 1960). [Ed.] 
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association with another country as is the case between Puerto 
Rico and the United States, or between British ‘Togoland and 
Ghana, or perhaps within the French Community before the 
recent changes in Algeria. 

The prime rival to nationalism as a driving force is pre- 
sumed to be the desire for an improved standard of living. 
From time to time, it is asserted that the ordinary poverty- 
stricken Asian and African is really interested only in seeing an 
end put to his poverty. This is a highly dubious proposition. 
The evidence indicates that he regards at least temporary 
economic privation as an appropriate price to pay for national 
salvation. It has also been contended that his real demand is 
for a transition to modernity, as manifested in economic and 
social development. In some part the pressure for economic 
development derives from the same root as the desire for an 
improved standard of living. However, it also has nationalist 
implications in its drive for equality. 

However strong the urge toward better living conditions 
and economic development, it tends always to take second 
place to the political claims of nationalism. The individual 
who protects his economic position by refusing to undertake 
the sacrifices which patriotism demands reads himself out of 
the community of right-minded, nation-fearing men. As one 
of the standard phrases of nationalism has it: we would rather 
be governed like hell by ourselves than well by someone else. 
Furthermore, the issue between nationalism and material ad- 
vancement here posed is seen as a quite unreal one since the 
nationalist creed normally embraces the belief that material 
improvement will surely follow in the wake of national self- 
realization. Both well-being and economic development are 
considered unattainable in the shadow of imperialism. Only 
when the national destiny is safely entrusted to national and 
not alien hands is it possible to move confidently ahead on the 
path which leads to wealth, strength, and modernity. National- 
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ism opens the way to a new economic era, and the latter in 
turn lends new power to the nation. 

Communism might be put forward as a contemporary threat 
to nationalism and undoubtedly, in certain cases, individuals 

_and groups have given to the Party a priority which they deny 
/ to the nation. More frequently, however, and particularly in 

- the revolt against imperialist domination, communism is seen 

df as an alternative means of reaching national goals. Although 
objective reality may contradict them, Asian and African 
Communists are far more likely to view their Party member- 
ship as a pogitive expression of their nationalism than as a 
negation of it. Official Communist dogma itself puts self- 
determination in the forefront of its doctrines (even though 
the small print always carefully reduces it to an instrument to 
be used for Party purposes) and distinguishes between the 
rightful patriotism of the unfree peoples and the proper de- 
votion to proletarian internationalism of those whose national 
identity is old-established. It has often been contended that 
the success of the Communists in Asian countries hinges upon 
their ability to identify themselves with the local nationalist 
cause. 

The priority of nationalism has been vigorously affirmed by 
both. Jawaharlal Nehru and Kwame Nkrumah. In his opening 
address to the IPR conference at Lucknow in 1950, the Indian 
Prime Minister described nationalism as a war-cry which 
warms the heart of almost every Asian: “Any other force, any 
other activity that may seek to function, must define itself in 
terms of this nationalism . . . . No argument in any country 
of Asia is going to have weight if it goes counter to the na- 
tionalist spirit of the country, Communism or no Commu- 
nism.’ Supporting much the same theme, Ghana’s Prime 
Minister cited the motto of the Convention People’s Party, 
which was his own creation. “We prefer self-government with 
danger to servitude in tranquillity” and followed it up with 
what he called the party’s policy, ‘Seek ye first the political 
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kingdom and all things shall be added unto you.” It is to the 
attainment of the political kingdom of the nation that the 
guiding spirits of the new states and their followers have 
looked, confident that the nation came first and that the rest 
would follow after. 

It is a great deal easier to assert the priority given national- 
ism than to lay out with any measure of precision its content. 

J/ Rarely does nationalism represent a coherent and positive 
body of doctrine and belief, reaching significantly beyond in- 
sistence on the establishment of an independent state. Free- 
dom from partition or alien intrusion is normally a far better 
defined matter than are the uses to which freedom would be 
put. In the speech cited above, Nehru commented on the fact 

/fthat a large element in nationalism is negative. “Nationalism 
is essentially an anti-feeling,”’ he has written elsewhere, ““and 
it feeds and fattens on hatred and anger against other national 
groups, and especially against the foreign rulers of a subject 
country.’ 

The negative or ‘anti’-character of nationalism in a colonial 
setting is simple enough to explain, but it is by no means 
unique to colonialism. Everywhere the national “we’’ has 
been to a considerable degree defined by contrast to the alien 
and opposing “they,” and in most instances no operationally 
significant statement of what the nation stands for can be ex- 
pected. Indeed, this may be held to be a standard feature of 
all nationalism until one arrives at what Carleton Hayes called 


1. The citation from Nehru is to be found in William L. Holland, ed., 
Asian Nationalism and the West (New York, 1953), pp. 353-354; Nkrumah’s 
statement appears in his autobiography, Ghana (New York, 1957), pp. 162- 
163. In his opening speech at the Pan-African Conference in Accra on 
December 8, 1958, Prime Minister Nkrumah repeated this conviction: “My 
first advice to you who are struggling to be free is to aim for the attainment 
of the Political Kingdom—that is to say, the complete independence and 
self-determination of your territories. When you have achieved the Political 
Kingdom all else will follow. Only with the acquisition of political power— 
real power through the attainment of sovereign independence—will you be 
in a position to reshape your lives and destiny; only then will you be able to 
resolve the vexatious problems which harass our Continent.” 

2. Toward Freedom (New York, 1941), p. 74. 
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integral nationalism or what might today be called totalitarian 
nationalism. I take it to be characteristic of liberal nationalism 
that its particular content remains very largely unspecified, 
| allowing for a multitude of sins as well as virtues. The Fourth 
of July oration of the past, praising America’s blue skies and 
broad horizons, its heroes and its great achievements, reached 
an approximately acceptable level of specificity. It roused a 
glow of pride in being an American and yet did not rule out 
any significant number of Americans who were heretical on one 
or another point mentioned by the speaker. ‘Tom Paine, 
George Washington, Alexander Hamilton, Thomas Jefferson, 
and Andrew Jackson must all fit within the American herit- 
age; New England, the South, the Middle West, and the Far 
West must find an equal place. If any of them are to be ruled 
out by authorized fiat we have come to the protofascist phase 
when some body arrogates to itself the right to determine 
among Americans what is to be accepted as American. France 
must embrace the ancien régime, the Revolution, Napoleon, 
and the twists and turnings of the last century and a half. To 
demand that each nation have a single positive content and 
/ program for nationalism is to ask that it select from a diverse 
history certain strands which alone will constitute its legiti- 
mate national heritage. Not far down this road lies the Gleich- 
schaltung of the Nazis. g 
The new states are, however, peculiarly divided within \ 
themselves by the gaps that separate different elements in the 
population. Not only do they have as diverse and internally 
contradictory a history as do other peoples, but they are also 
afflicted by an unusual degree of distance between the bulk 
of the population and the newly arisen leadership. The most 
notable gap is the one that divides the active, Western-edu- 
cated, urban group from the inert, uneducated, tradition- ! 
bound mass mainly composed of the peasantry. It is the first 
group from which the heirs of empire have been drawn to 
constitute the new elite, putting its stamp on the states that 
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it has been largely responsible for bringing into being. Here 
are the makings of a fundamental dilemma. It is arguable that 
any nation’s claim to a distinctive place in the sun must be 
derived from the past that has shaped it in this peculiar na- 
tional fashion, yet the entire leadership of the new states tends 
to be made up of those most removed from the traditional 
society of their ancestors. Nationalism has characteristically 
been the property of the constantly expanding but still rela- 
tively slight minority most influenced by the West. 

The social structure in Asian and African nations, then, is 
‘that a newly fashioned elite, oriented toward the West and 
modernization despite its passionate repudiation of Western 
imperial control, has taken a predominant lead in societies the 
bulk of whose members are still close to their ancestral past. 
In such a circumstance, the definition of the national purpose 
must evidently be a hazardous process. We do not as yet have 
any accurate evidence or body of precedent by means of which 
to determine what course the new states are likely to take. We 
do not know whether the gaps which are now so apparent will 
be filled with greater or less speed, and whether the mass will 
tend to move in the Westernizing and modernizing direction 
of its currently ruling elite (which seems most probable) or 
the elite move toward reabsorption into the mass and the 
older patterns of life (which is highly unlikely as a general 
phenomenon). Against the current trend toward an optimistic 
view of the prospects for development must be set the general 
failure of almost all non-Western countries except Japan 
to swing into the modern stream during the last century. 
Furthermore, the record shows that many Latin-American 
countries not only relapsed into lethargy but also made little 
headway in achieving the national integration of different 
elements of their population. It may be that a similar decline 
into stagnation on the part of Africa and Asia is precluded by 
the speed with which the world now moves and the new modes 
of production, transport, and communication that work to 
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break down old barriers and isolationisms. The precedents of 
the past have perhaps become irrelevant in the face of such de- 
velopments as the deep penetration of virtually every society 
by Western forces and ideas, the inescapable pressure of out- 
side events, and the presence of communism, ready to exploit 
every difficulty or failure. Both what has already happened 
and the widespread expectations for a different kind of future 
render a return to the old ways impossible. The clear prob- 
ability is that the West has loosed forces the forward sweep of 
which can only temporarily be diverted or checked, though 
no reliable estimate can be made either of the speed of change 
or of the form it will take. The nationalist movements have 
themselves been the spearhead of the demand for change. 

The existence of great gaps in the society of the new states 
raises a further question. How real is the solidarity of a nation 
when it is so profoundly divided within itself? It is evident 
that no single and all-embracing answer can be given to such 
a question since the backgrounds and present situations of the 
different countries vary so greatly. What can be said of Egypt 
has no necessary bearing for Ghana or the Philippines, and 
India’s prospects may be quite unrelated to those of its neigh- 
bors, Pakistan, Burma, Ceylon, and Afghanistan. Precisely the 
‘anti’-character of nationalist movements in colonial or quasi- v 
colonial countries is likely to lend a deceptive sense of national 
unity. The fact that a people can stage a consolidated anti- 
imperial movement conveys no assurance that it will be able 
to maintain political coherence once the imperial enemy has 
vanished. It is, of course, true that the mere carrying on of an 
extended and concerted struggle is in itself a significant factor 
in the creation of national sentiment, but a more basic iden- 
tity is necessary if the national unity is to endure. The sense,” 
of belonging together through the experience of a common 
history and of facing a common destiny is not something that 
can be created overnight. 

How much importance should be attached to the gap be- 
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tween the Western-oriented elite and the mass is not a matter 
on which a precise estimate can now be given. When a na- 
tionalist movement has gotten into full swing, the people at 
large are likely to follow the lead of the active nationalist elite 
though they may have given little prior evidence of political 
interest. One commentator has remarked that there is no dif- 
ference between African peoples which is as great as their 
collective difference from the Europeans who have ruled 
them. When India was aflame with nationalism in the 1930's, 
Gandhi and his lieutenants were able to win the support of 
many whose knowledge of what the struggle involved must 
have been slight. Similarly, when the euphemistically labeled 
police actions of the Dutch were carrying colonial warfare to 
the Indonesians, an unexpectedly broad segment of the popu- 
lation gave its backing to the nationalist forces. And yet the 
gap remains. The mass has so far demonstrated only meagre 
interest in taking an active part in day-to-day political life. 
The leaders, for their part, have often shown an inclination 
to see themselves as an elite, properly entrusted with the des- 
tinies of their untutored countrymen. “Guided democracy,” 
which Sukarno considers suitable to the present state of de- 
velopment in Indonesia, also describes the elite conception of 
government in many other countries. Nor have the mass of 
the people up to this point been inclined to challenge the 
elitist claim of their new leaders, although the military have 
presented a decisive challenge in several countries. Where 
democratic institutions survive for an extended time and the 
people come to feel that political power is actually in their 
hands, the present relationship between mass and elite may 
take on a quite different cast. 

At this point it is in order to turn to three more specific 
topics: the role of nationalism in laying the foundations on 
which all further political development must build; the bear- 
ing of nationalism upon particular types of political institu- 
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tions; and a glance at other roles played by nationalism in 
political development. 

The social-contract theorist, in his purer flights of fancy, Vf 
pictured a world in which distinct atoms of human beings, 
impelled by reason and other pressures, came together to 
make a contract that brought state and government into being. 
In the contemporary scene, the nation-state, as the term indi-/ 
cates, assumes that the state is built upon, or is the institu- 
tional embodiment of, a community of men who are already 
joined by intimate and old-established links. The state is not 
the product of random particles arbitrarily joined in political 
co-operation, but the expression of the close prior bonds 
which has brought this “we” to a sense of difference from the 
alien “they.” Society derives, so to speak, not from a contract 
but from natural and organic growth. 

If political institutions are to be established, a first necessity “ 
is that the demographic and geographic limits that define the 
scope of those institutions should be laid down. In a tribal era 
they are as extensive as the tribe—which may, of course, be 
nomadic and thus have no spatial boundaries. When religion 
is predominant, the religious community sets the standard; at 
another time the city-state is the accepted unit; and in mon- 
archical days the limits are set by the range of the ruler’s 
jurisdiction. What is important in the latter system is not that 
a common history has brought the people to a sense of com- 
munity but that they are all subjects of the appropriate 
majesty. We are just emerging from the imperial era in which 
a few of the states of the West, belatedly joined by Japan, 
extended their political sway to embrace most of the rest of 
the world. 

With the coming of nationalism, all these political systems 
move into the discard or at least make a suitable pretense of 
adapting themselves to the new demands. Henceforward it is 
not a king nor a religion nor imperial conquest nor even a 
contract that legitimizes a state, but the coincidence of state 


ao 
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and nation. Where the state fails to be built upon the nation, 
there is every presumption that the structure must be rede- 
signed to approximate the ideal. Where empires embrace 
more than one nation, they must undergo the surgeon’s knife, 
as has already happened in Europe and in Asia and is now 
rapidly under way in Africa. Only in the Soviet Union, suc- 
cessor to the empire of the Tsars, does the multi-national state 
survive on the grand scale. Where the state falls short of the 
nation, as in the partition of Germany, Korea, or Viet-Nam 
and perhaps in the case of the Arab states, it is necessary to 
work toward reunification in order to satisfy the present cri- 
teria of legitimacy. Given the assumptions of the nationalist 


/ age, the first prerequisite is the determination of the national 


units which form the foundation of the state system. 


7, As it is the presumption that the modern state is built upon 


the nation, so it is also the presumption that the nationalist 
speaks on behalf of a nation already in existence. Members of 
the nation may need to be roused to awareness of their na- 
tional identity, but national unity itself is taken for granted. 
To question its existence is almost an insult to intelligence and 
is certainly an insult to political ambition. The relationships 
are, however, in some instances reversed. In a great many 
cases in the past, and not infrequently in the present, it is the 
state that appears to have been the determining element in 
the creation of the nation, and at least on some occasions, the 
nationalists have had to play a significant role in bringing into 
being the nation whose cause they have espoused. 

Over and over again, if the origin of a nation is traced, it 
will be found that there was a state structure, or at least a 
political system approximating a state, that coincided to a 
striking degree with the modern nation in terms of the terri- 
tory and people it embraced. The regularity of this coinci- 
dence furnishes good evidence for the thesis that, more often 
than not, the nation is a deposit that has been left behind by 
the state—although this evades the query as to whether the 
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original state itself was perhaps the product of prior ethnic 
unity. Where the state has survived for many generations 
reasonably intact within an approximation of the same fron- 
tiers, as is the case with France, England (though here Great 
Britain becomes more problematical), Ireland, Spain, Portu- 
gal, Egypt, China, Japan, and certain others, the argument is 
so obvious as to need no elaboration. Poland, Hungary, Bo- 
hemia, and Bulgaria can serve as good examples of states that 
vanished from the historical scene for longer or shorter pe- 
riods of time but left behind them firmly established national 
precipitates. 

* Outside Europe the role of the state as the formative factor 
in the shaping of nations is at least as great. Certainly, in the 
Americas the state played a crucial role in setting the bound- 
aries within which nations were to appear. In Latin America 
the boundaries of the states tend to have a high degree of co- 
incidence with the provincial jurisdictions marked out by 
Spain and other ruling powers; and it is the successor states 
that have shaped the Latin-American nations insofar as na- 
tional entities have in fact been welded together out of the 
disparate human materials. In North America the national 
separation between Canada and the United States can be at- 
tributed to a series of historical accidents. ‘Two distinct states 
came into existence that worked upon their peoples in differ- 
ent fashions and gradually evolved into distinctive national 
communities. The independent states, which the political 
processes have created in the Americas, have operated not 
only to intensify but even to create the feeling of national 
separateness and identity. 

Nowhere is the significance of the state in its capacity as 
-nation-maker more inescapably evident than in the colonial 
sphere. In some cases, of course, such as those of the Burmese 
and Vietnamese, the peoples who have recently claimed na- 
tionhood had achieved a vigorous earlier communal identity, 
despite the presence of minorities, and could look back to 
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long-lived state systems of their own. In other cases, such as 
those of the Philippines and Indonesia, the lines drawn on the 
map by the imperial power were the determining element in 
establishing the boundaries within which peoples have de- 
veloped a sense of national awareness. Here the common 
government was a major instrument in pressing ethnic diver- 
sity into a common mold. 

UY The role of government in bringing to peoples the expe- 
rience of a common destiny is obviously immense, but the 
human material involved sharply limits the effect of the forces 
set in motion by the achievement of political unification, In- 
tegration is possible where peoples have an original similarity 
and may be totally or virtually excluded where they are di- 
vided by large-scale disparities in such basic elements as race, 
culture, religion, and language. ‘Thus the closely related native 
communities of the Indonesian Archipelago lent themselves 
easily to assimilation into a general national pattern when 
they were brought under a single roof by Dutch rule, although 
the scattered islands and the divisive nature of the Dutch 
system made national unity a somewhat tenuous matter. The 
Chinese in Indonesia, however, presented almost insuperable 
barriers to any comparable assimilation. Immense difficulties 
obviously attended the effort to bring about a national con- 
solidation of the Malays, Chinese, and Indians in Malaya, and 
there is good reason to assume that no government would have 
been able to merge the Arabs and Jews of Palestine. In such 
instances the bonds of prior communal attachment were too 
deeply rooted and the differences between the peoples too 
profound. Similarly, in Africa through the superimposition 
of a colonial government, a group of African tribes may 
achieve a sense of national identity in which Europeans and 
Indians living under the same government are highly un- 
likely to share, despite the brave slogans of partnership. The 
effectiveness of the state in forging a nation dwindles away to 
the vanishing point in such a situation as that of South Africa 
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where the apartheid doctrine explicitly rejects any conception 
of building a single national community. The introduction 
of communalism, as in India and East Africa, also serves as 
an obstacle. 

One case which is peculiarly complex and perennially ab- 
sorbing is that of India. Here a vast subcontinent, a Europe 
in itself, characterized by a diversity of languages, religions, 
and patterns of life, achieved over the millennia some feeling, 
however loose and ill-defined, that all the diversities had their 
place in a single whole. This amorphous spiritual identity had 
found virtually no expression in political unity: the character- 
istic political condition was a shifting array of states and prin- 
cipalities, conquests and alliances, lending color to the trite 
comment that India was only a geographical expression. 
Whether India would have established itself as a consolidated 
nation-state or disintegrated into a plurality of states and 
peoples if the British had not taken over is a speculation in 
the blue which is entertaining but unanswerable. Certainly 
it is evident that the effect of British rule—plus modern in- 
novations in transport and communications—in promoting a 
working sense of Indian unity was of vital importance. The 
maintenance of law and order, administrative unity, the in- 
troduction of a common body of social and political concepts 
and values, the appearance of English as a lingua franca, fiscal 
and economic integration, all served to link together the dis- 
parate elements which made up the Indian society—as did the 
common national struggle against British rule. At least for 
the newly rising leaders who created the nationalist move- 
ment, the fact of a common British background, as well as of 
a common British enemy, seems almost as important as the 
common Indian heritage. When India secured independence, 
the British trained and educated elements dominated the 
scene—British trained and educated even though many of 
them had spent much of their lives in British jails—and the 
Indian Civil Service, one of the most strikingly successful 
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products of the British connection, carried on the administra- 
tion through the first difficult years. 

Despite the generally unifying effect of British rule, the last 
turn of the wheel brought not unity but partition. This is an 
irrefutable demonstration, confirmed also by Ireland’s parti- 


/ tion, that a single political system does not necessarily bring 


political unification in its train. Whether the cause be as- 
signed to the divide-and-rule Machiavellianism of the British, 
to the irreconcilable original cleavage between Hindu and 
Muslim finding new expression under changed conditions, or 
to more ephemeral and accidental elements such as the char- 
acter of Gandhi or the role and ambitions of Jinnah, the fact 
remains that from one British India there emerged two inde- 
pendent states, each endowed with its own variant of national- 
ism. 

For other Asian territories, the effect of the era of colonial- 
ism was less marked both because the duration of colonial 
rule was briefer and because the ethnic identity of the peoples 
had already been well established. Since Korea, for example, 
had an ancient heritage of independent existence under its 
own rulers, Japanese domination served less as a unifying 
force than a stimulant to national awareness and _ political 
action. In Indochina much the same was true for the Vietnam- 
ese and Cambodians, both of which peoples look back to 
long centuries of separate, if checkered, existence. In setting 
up a federal rather than a unitary structure, the French colo- 
nial regime took these differences explicitly into account. It 
went beyond them in its tripartite division of Viet-Nam with- 
out succeeding in breaking up the unity of the Vietnamese 
people, although the latter were destined to undergo a new 
partition at the end of the French era. 

Africa, south of the Sahara, offers a terrain in which a 
unique opportunity to bring nations into being is given to the 
nationalist and to the state, the latter appearing usually in the 
guise of a colonial administration. Elsewhere in the world, 
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the determinants of national allegiance can often be traced 
back to a remote past, and reasonably fixed landmarks of his- 
tory, culture, and religion separate one nation from another. 
In Africa such national landmarks are at best much less evi- 
dent and clearcut and at worst have as yet not come into 
visible existence at all. The precolonial history of the conti- 
nent had its quota of internal wars, conquests, and empires, 
but their effect in integrating large masses of people into po- 
tentially national communities was markedly more limited 
than in other parts of the world. The clan and the tribe, vary- 
ing greatly in size in different parts, have been, and in large 
measure remain, the typical social and cultural units. If na- 
tions are to appear, they are still for the most part in the 
making. As to what the decade or two ahead may hold in the 
way of unification and division of African peoples, I believe 
that a glance into any one crystal ball is about as good as 
another. 

For the moment, however, Africa is the continent par ex- 
cellence to sustain the thesis that colonial governments, given 
appropriate circumstances, may be the major instruments in 
shaping nations. In the first round, political demands are 
directed to the colonial authorities, and the implicit or ex- 
plicit assumption is likely to be made that since ‘‘national 
self-determination” is what the contemporary world expects, 
anticolonial movements assume the title of nationalism and 
are assumed to be serving as the agents of nations. 

On the face of it, the current drift has unquestionably been 
toward a new territorial nationalism in Africa which takes the 
existing colonies as setting the frame of political reference. 
The caveat should, however, immediately be added that the 
cases on which we can generalize as to the relations between 
colonies and African nations are still so few in number, so 
limited in time, and so uncertain in their bearing, as to make 
any generalization immediately suspect. It is, in fact, nearer 
the truth to assert that there are as yet no coherent nations in 
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sub-Saharan Africa than to claim that each of the political 
jurisdictions has shaped a nation within its ethnically arbi- 
trary frontiers. Even among the whites of South Africa, the 
Afrikaner has been by no means prepared to accept absorption 
into a single South African nation with his British-descended 
countrymen. As the oldest of the African states, Ethiopia em- 
braces wide ethnic diversity and Liberia remains deeply di- 
vided between the Africans of the hinterland and the de- 
scendants of the settlers from America, even though significant 
efforts have been made of late to bring the two within a com- 
mon framework. The Sudan and Ghana, in their different 
fashions, are likewise made up of heterogeneous elements that 
only much patience, time, and tactful labor can weld together. 
Nigeria is notoriously a precarious lumping-together of 
peoples whose separate identity is at least as real a matter as 
their acceptance of national unity. 

The French colonial territories present an even more baf- 
fling picture of national ambiguity. The British system, de- 
spite its fondness for indirect rule which maintains a particu- 
laristic tribal solidarity, tends to produce a measure of 
identification with the territory concerned. The French sys- 
tem has operated in a much more diffuse fashion. With.Paris 
as its all-absorbing center and with central political institu- 
tions in which Africans were represented, the local territorial 
community and institutions tended to be lost from sight. 
Furthermore, the vast African holdings of France were di- 
vided into the two large federations of West and Equatorial 
Africa, the former of which had eight and the latter four 
provincial subdivisions. A substantial number of alternatives 
presented themselves. Was the unit of ultimate national al- 
legiance to be the total Franco-African community, as some 
French spokesmen were given to assert, or the whole of French 
Africa, or each of the two federations, or the individual terri- 
tories within the federations, or some other grouping of these 
territories based, perhaps, on still continuing tribal ties? A 
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huge amount of jockeying for position and of more basic com- 
munity formation obviously lies ahead, in the course of which 
the kinds of political allegiance that will dominate the future 
and determine the drawing of the new African frontiers will 
gradually become clear. 

The uncertainties of the present situation can be illustrated 
on every side. The independence of Guinea, for example, 
suddenly asserted at the time of the referendum of the De 
Gaulle constitution, carried no necessary implication that the 
new state represented a national entity, and the decision to 
join forces with Ghana in some undesignated fashion again 
changed the terms of reckoning. At recent African conferences 
and in the pronouncements of leading spokesmen, much has 
been heard of the existence of an “African personality” and 
of Pan-Africanism or of some merger of West African terri- 
tories. The one constant factor in the situation is that Africa 
is caught up in a ferment of change and political upheaval, 
whose end is not yet in sight and whose ultimate form is still 
subject to a great measure of variation. Neither the older 
tribal units nor the present colonial boundaries are likely to 
furnish the full blueprint of the future, and it is even more 
unlikely that any grandiose conception of a consolidated Pan- 
African union will be created in any foreseeable future. The 
establishment of a number of separate and independent states, 
each of which will have its own body of vested interests and 
distinctive features, will work to make mergers increasingly 
difficult, but a number of present colonial jurisdictions seem 
palpably unviable and must seek to join forces with neigh- 
boring areas. 

In Nigeria and ‘Tanganyika, in the Congo, Guinea, and 
Equatorial Africa, the European powers have been engaged 
in a process that has a great bearing on the formation of na- 
tions, whether or not nations directly emerge from the colo- 
nial regimes which are now one by one vanishing. The work 
of the colonial administrators is actively supplemented by 
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that of the nationalists, who, in Africa even more than else- 
where, may claim the title of nation builders as well as politi- 
cal leaders. Everywhere the nationalists are by definition in 
the forefront of the national movements, and they are assumed 
to have a more acute awareness of its existence than the 
ordinary man, but it is also assumed that their role is not that 
of creating the nation but of rousing it to consciousness. The 
nation is something that is there as a great historical fact; it 
requires only the appropriate circumstances and the appeal of 
the leaders to swing it into political action. The task of the 
men of mid-nineteenth-century Germany, Meiji Japan, or 
early twentieth-century Egypt was not to forge disparate ele- 
ments into a hitherto non-existent identity but to give full 
expression to the deep underlying sense of national commu- 
nity that generations of living together had produced. 

In Africa this approach to the national issue is in great part 
an illusion. It may, indeed, be argued with only slight exag- 
geration that the nations so far exist only in the persons of the 
nationalists themselves since they are the only people who 
have moved beyond the tribal horizons and have come to a 
broader sense of the society in which they live. The mass of 
the population in whose name they claim to speak continues 
to be divided into tribes that are bound together by little, if 
anything, in the way of language, religion, culture, or shared 
historical experience. The one common aspect of their lives 
has been the brief period of subjection to European rule, and 
this, for the bulk of them, has often meant virtually nothing 
in the way of a common life. Formally speaking, they have 
been under a common government with its uniform economy 
and system of law and administration, but in practice they 
have lingered very largely within the framework of their 
traditional societies and have perhaps only recently been 
brought into any significant degree of association with their 
fellow colonials. As a random sample of what is involved, one 
might cite the comment of James S. Coleman in 1956 that 
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“until the last five years the overwhelming majority of the 
peoples of northern Togoland were unaware of the existence 
of Togoland.’’* In the African setting, the nationalists speak 
for nations yet to be born and themselves have a great respon- 
sibility for their emergence. Anticolonialism may serve as a 
rallying-cry to build up a popular front of resistance, but the 
constructive work of bringing forth nations out of a motley 
colonial assemblage of tribes still remains almost wholly a 
matter for the future even after sovereign independence has 
been achieved. 
7; The nation establishes the demographic and geographic 
frontiers of the state. For the survival of the state, nationalism 
| furnishes another vital element in that it supplies the emo- 
tional cement that holds the members of the state together 
when disagreements threaten to pull them apart. What the 
social contract sought to provide by engaging men in formal 
obligations to each other came to be provided in the con- 
temporary world by the social-historical fact of being born, 
brought up, and educated within the close-knit and emotion- 
laden confines of the nation. In the theory of the national era, 
the state exists in order to realize the purposes of the nation, 
and, short of external attack, it can maintain its unity as long 
as the “‘we’’ of the nation takes priority over all the divergent 
pulls which might distract and disrupt. 

Does nationalism have a clear tendency to produce one or 
another type of political institution? The answer to this ques- 
tion must be a slightly hesitant “no,” slightly hesitant be- 
cause nationalism has in it democratic elements which cannot 
be ignored even where it has turned in ruthlessly authori- 
tarian directions. 

In fact, to assign to nationalism any particular political 
coloration is presumably impossible since it has been asso- 
ciated with almost every conceivable regime and attitude. 
Even though an impressive case can be made for the propo- 


3. Togoland (International Conciliation, Sept., 1956), p. 5, n. 1. 
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Pitan that every true nationalism rests on democratic under- 


Y 


pinnings of sorts, there are many ardent and unmistakable 
nationalisms in which democracy as a specific type of political 
system is either nonexistent or is no more than a facade of 


/ outward conformity with current political fashions. Where 


the general constellation of forces has been such as to promote 
democracy, as most notably in Western Europe and the coun- 
tries it has settled overseas, nationalism has maintained a pre- 
dominantly democratic outlook; where the foundations of 
democracy have been weak, as in most of the rest of the world, 
nationalism has betrayed the democratic promise that the 
nineteenth-century liberal saw in it and has become an instru- 
ment of the established ruling groups or of totalitarianism. It 
is, of course, always the champion of self-government in the 
sense of national, as opposed to alien, rule, but it is only ac- 
cidentally self-government in the sense of rule by the many 
as opposed to rule by the few. Reduced to its bare bones, na- 
tionalism is no more than the assertion that this particular 
community is arrayed against the rest of mankind. This sense 
of separate identity can by itself give no clue as to how the 
community may choose to manage its own affairs. 

At a time when nationalism in the West has often drifted 
in reactionary or militarist directions and when the most 
dangerous and abhorrent elements in it have so recently been 
arrogantly paraded by the Fascists and Nazis, it may appear 
paradoxical, or even outrageous folly to suggest the existence 
of an essential bond between nationalism and democracy; yet 
both in idea and in actual historical development there has 
been such a bond. Hans Kohn has put the matter in the ex- 
(HSH form of saying that “nationalism is inconceivable with- 


J out the ideas of popular sovereignty preceding—without a 


complete revision of the position of ruler and ruled, of classes 
and castes.’’* On the face of the historical record, no statement 


4. The Idea of Nationalism (New York, 1941), p. 3- 
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‘as uncompromisingly sweeping as this can be sustained— 
and yet it has more than a germ of fundamental truth. 

fs Once full-fledged nationalism has appeared, a transforma- 

/ | tion of deep and lasting importance in the relations of people, 

Ij rulers, and state tends to occur. Even in the fascist variants, 

\ | the role which the people play is sharply distinguished from 
their role in the earlier type of dictatorship or monarchy, as 
witness the efforts of Fuehrer and Duce to carry the masses 
with them, to give at least the appearance of popular consul- 
tation through plebiscitary techniques, and to spread the 
tentacles of the Party down into every cranny of the society. 
This, certainly, is not democracy in any acceptable sense, and 
yet it is a perverse offshoot from democratic roots. ‘The 
Leader and the Party put themselves forward as emanations 
of the popular will, as a truer distillation of the national 
volonté générale than the people themselves can produce. _ 

To reduce the question to its most basic terms, the argu- | 
ment linking democracy and nationalism would run some- 
thing as follows. Nationalism is peculiarly a product of or ah 
response to the distinctive forces which have gone into the 
shaping of the modern world. ‘Those forces are inherently and 
inevitably “democratic” in the sense that they mobilize sub- 
merged elements and classes of society into new social roles, 
eat away at traditional attachments and relationships, and 
work toward the building of a new great society into which, 
in principle, all men are actively drawn. Obviously what is 
involved here is by no means necessarily a democratic consti- 
tutional structure nor even an immediate approximation of a 
society striving toward egalitarianism, although both of these 
are likely to be present at least as active aspirations. Far more, 
it is the general conception, derived from the changing social / 
scene, that the people, the mass of ordinary humans, are of ¥ 
‘consequence, that they are achieving a sense both of their own 
worth and of their right and ability to do something about it, 
and that the leaders must speak in their name. The national 
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era comes to be an era of mass communications and mass pro- 
duction, inescapably headed toward mass politics. 

The heart of the argument is the proposition that the rise of 
nationalism is normally associated with deep-running social 
ferment and change that disrupt the old order of society and 
bring about a rise in social consequence and awareness of ever- 
widening segments and classes of the people at large. On this 
basis nationalism is seen as one of the major and typical mani- 
festations of what Karl Mannheim has spoken of as “the 
fundamental democratization of society,” the stirring “into 
action of those classes who formerly played a passive part in 
political life.”® As the peoples themselves—or, at least, a sig- 
nificant new element among them—begin to come of age and 
to a new consciousness of themselves, they demand a new place 
in a society in process of transformation. One of the character- 
istic forms that this demand has taken is insistence upon the 
centrality of the national community and upon the latter’s 
right to make the state the sovereign organ of its identity and 
will. The people, after all, compose the nation, and it is not 
beyond the bounds of reason to suggest the revolutionary im- 
portance of the fact that the social-political community, which 
has come to occupy the center of the contemporary stage— 
taking over the state in its own name and establishing a new 
criterion of legitimacy—should, therefore, be defined in terms 
of the people. In the new dispensation, the state could no 
longer be seen as made up of the ruler and those who hap- 
pened to be his subjects, but it became in principle the emana- 
tion and instrument of the nation. The forward thrust of the 
bourgeoisie in Europe and later of the masses had its close 
overseas parallel in the awakening rebellion of colonial peo- 
ple in roughly similar circumstances and under similar 


| leadership. 


\ 


The rise of democracy as a political phenomenon has coin- 
cided too closely with the emergence of nations as conscious 


5. Man and Society in an Age of Reconstruction (London, 1940), p. 44- 


NATIONALISM AND POLITICAL DEVELOPMENT 25 


‘entities to be explained in terms of random chance. The lines 
‘of interconnection between the two are many. The most evi- 
dent is the one that has already been briefly discussed: the fact 
that nationalism is one of the major manifestations of the 

/ modern social ferment, which overturns traditional relation- 

| ships and gives new consequence to formerly submerged ae 
ments of society. 

A second line of interconnection is the immense prestige 
that democracy has achieved—even among those who have no 
serious intent of practicing it. Democracy is taken as an ulti- 
mate good to which all peoples must aspire but that only 
the advanced peoples can hope to master. ‘The imperial cen- 
ters—Britain, France, the Low Countries, the United States— 
which have so largely set the tone for the world as it has 
evolved in the last century and more, have established the 
pattern of democratic supremacy, and they have, at least until 
recently, made no effort to conceal their belief that the “‘lesser 
breeds of man” could not be trusted to manage a democratic 
system. ‘The imperial powers themselves, properly democratic 
at home, had to impose a benevolently autocratic rule on the 
peoples whose tutelage they had undertaken. For the national- 
ists struggling to win their equality with the imperial masters, 
here was a challenge: democracy was the political system { 
whose realization would serve as a symbol that the bonds of 
inferiority had been broken. 

Nor was the striving for democratic institutions only a 
matter of prestige. Assuming the nationalist leaders to be in 

| almost every instance the product of Western education at 
home or abroad, the political philosophy and political history 
__ with which they were imbued pointed to democracy as the | 
form of government that represented man’s highest achieve- 
_ ment and as the form that modern man naturally adopted. If 
they lived and studied abroad, they were likely to come in 
contact with democratic institutions, and in dependent coun- 
tries the imperial authorities grudgingly introduced install- 
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ments of democracy at which their wards were allowed to try 
their hand under close supervision. Political education in both 
a formal and a practical sense had the concepts and institutions 
of democracy in large part at its center, and other approaches 
to democracy were made in the new era through the upcom- 
ing political parties, trade unions, co-operative organizations, 
and other such bodies, all of which represented popular adap- 
tation to the new Western forces coming in under the aegis of 
imperialism. 
Furthermore, a swing in the democratic direction was a 
j/ matter of vital political necessity for the nationalists. Their 
legitimacy in the eyes of their imperial opponents, and, no 
doubt, in their own as well, rested in very considerable part 
on their ability to demonstrate that they had the mass of their 
people behind them. If it could be established that they spoke 
for a nation with the blessing of its people, their moral claim 
to take over approached the irrefutable. ‘To this moral aspect 
of their struggle must be added the hard political fact that if 
they were to represent enough of a political force to have a 
serious impact on the imperial power whose position they 
contested, they must be able to enlist the masses in battle be- 
hind them. Particularly in the colonial areas, the effective 
strength of the nationalists rested upon their ability to have 
a larger hold on the loyalty of the people than could be exer- 
cised by the colonial officials. As the grandest example of all, 
when the Indian National Congress under Gandhi’s guidance 
became a mass organization in the 1920's and 1930's, the Brit- 
ish authorities could no longer maintain the claim that the 
people at large really preferred alien rule nor could they count 
on having their orders generally obeyed. Prisons and bayonets 
still served to keep the system temporarily in operation, but 
they were an unacceptable substitute for consent. 
In these and other fashions, nationalism works to promote 
democracy, but it also contains ingredients that can with the 
greatest of ease turn in undemocratic or antidemocratic direc- 
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tions. Wherever nationalism is the main driving force, there 
is the temptation to give priority to the attainment of national 
unity, strength, and independence. In such circumstances the 
liberalism of democratic nationalism may yield to the demand 
for unity put forward in the name of the nation itself. The 
problem is always present of giving specific content to the 
national will and singling out those who formulate it. Rous- 
seau’s volonté générale, itself only precariously identified with 
the concrete wills of actual human beings, is sublimated by 
Hegel into a Volksgeist that manifests itself in a realm above 
that of ordinary mortals but must be brought down to earth. 
The national will speaks with irresistible authority, yet whose 
voice speaks for it? ‘The national soul may reside in the simple 
peasant, villager, or worker, but his ignorance and lack of 
experience of the great world render him, it may be con- 
tended, unable to give that soul true expression. In his stead 
the elite or the charismatic leader takes over as the emanation 
of the national will. ‘The nation is sovereign, but the exercise 
of that sovereignty, so the argument all too fluently runs, 
should, for the good of the nation itself, be entrusted to those 
who can use it rightly. By this time the national democracy is 
well on the way toward transformation into nationalist autoc- 
racy; and it was down this road that the Germans were stam- 
peded into the disaster of Nazism. 

If the nation is one entity with a single sacred destiny, how 
can it be allowed to dissipate its energies in internal disaffec- 
| tion and conflict, particularly when it is threatened by exter- 
nal danger and is embarked on basic internal reconstruction? 
In the actual situation of the new states, the attraction of 
power and the estimate of national need combine to enhance 
the already strong elitist tendency of Western-oriented leaders 
who are amply aware of the illiteracy, backwardness, and in- 
experience of the bulk of their countrymen. And where the 
civilian elites do not themselves step in to furnish the ‘“‘guided 
democracy,” the military are likely to be standing by to impose 
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their version of order and of the national will on peoples 
whose ability to manage the democratic constitutions they 
have decreed for themselves is minimal. Latin America and 
the Middle East furnish unhappy models that are already 
having their imitators elsewhere, often with explicit insistence 
that the democratic order is being overturned only in order 
to lay solider foundations for a return to democracy. At the 
next remove, the Communists will gladly furnish their own 
improved rendering of democracy. 

No great confidence can be placed in the general populace 
as the defender of threatened democratic institutions. Poverty- 
ridden peoples, in a climate of rising expectations, are not 
likely to make their first concern the preservation of political 
forms and liberties whose meaning is obscure to them and 
whose promise appears of less significance than other prospects 
that are held out to them. If democracy fails to produce results 
with adequate speed and if authoritarian methods seem to 
hold the remedy, the masses cannot be counted on to rise to 
the defense of unfamiliar political machineries.) In general 
they lack not only the democratic tradition but also the more 
basic tradition of standing up to do battle for their rights 
against the remote and superior authorities who have through 
the ages pushed them around. Nothing in their experience 
has brought home to them the belief that they are the pos- 
sessors of human rights and fundamental freedoms that they 
are entitled to and able to defend. The present array of demo- 
cratic institutions has been imposed on them from above 
almost as much as any of the previous systems; certainly, the 
constitutions have not been adopted in response to a demand 
from below. All too often it is probable that the people would 
feel more at home with a government that, in traditional style, 
tells them what to do. 

Whatever their composition, the ruling authorities in this 
democratic or postdemocratic age will seek popular consent 
or approval to establish the legitimacy of their title to power, 


NATIONALISM AND POLITICAL DEVELOPMENT 29 


but this can be handled through the familiar plebiscitary tech- 
niques without disturbing the people by placing alternatives 
before them. 

In the West nationalism is now often denounced as being 
a divisive and anachronistic force—bad enough at any time 
and intolerable in the atomic era. Of the grievousness of 
nationalism’s faults there can be no doubt. They can exact a 
high price, yet what is bought at that price is also of great 
value, particularly, perhaps, for those who are just entering 
into the modern national phase. ‘The divisiveness of national- 
ism has a different bearing for new states than it has for 
those that are old, established, and even outgrowing their 
nationhood, and the element of anachronism is to be meas- 
ured not only by the calendar but by the life-span of the 
particular nationalisms as well. 

Even for the Western peoples whose reaping of the fruits 
of nationalism is of relatively old standing, undermining 
the nation by insistence on its shortcomings could create a 
worse rather than a better situation unless preferable forms of 
community, acceptable to the people, were ready at hand. The 
brotherhood of man finds much of its present working expres- 
)sion within the nation, even though its other face is hostility 
to those outside. Whatever changes in the structure of the 
global society may lie just around the corner, they are still 
sufficiently concealed to make it impossible to see the form 
and nature of the nation’s successors. We have, unhappily, no 
necessary reason to assume that if the nation were to lose its 
hold, the next stage would mark any appreciable advance 
toward a more desirable world. France presented no pretty 
picture in the years just before World War II, when the idea 
of the nation had lost its force for both the right and the left 
and many in the center as well. 

In the newly rising countries, nationalism has functions to 
perform that it has largely exhausted elsewhere. While in 
the West the nation has come to represent the actual outer 
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boundaries of communal allegiance for most men or has set 
limits that are already found too confining, in Asia and Africa 
the nation constitutes a great potential widening of the social 
and political horizons of most of the people. Far from forcing 
men to live within restricted quarters, it opens new doors and 
windows. Where men’s lives have traditionally been bounded 
by family, tribe, or caste, by village, market town, or petty 
state, the emergence of nationalism creates pressures that force 
men into larger communities, as nationalism is itself a re- 
sponse to similar pressures. That lesser communities can put 
up strong resistance to full absorption into the nation, or what 
claims to be the nation, is demonstrated on a small scale by 
the existence in all countries of isolated pockets of people who 
have not effectively been drawn into the broader national 
society. On a larger scale, there are any number of evidences 
of growing pains such as the demands of linguistic communi- 
ties in India, the revolts in different parts of Indonesia, and 
Nigeria’s troubles with its tribes and regions. In some in- 
stances, as in Pakistan’s split from India, even the assertion 
that there is a single nation embracing the peoples concerned 
may be successfully denied. For many individuals and groups, 
considerable time will surely elapse before their social-politi- 
cal consciousness expands to the new national limits, but the 
forces of the modern world are on the whole conspiring to 
make man’s age-old parochialism impossible. 

For the leaders and organizers of national movements, it is 
obviously a matter of the first importance to wean as many 
people as possible away from their more local attachments and 
bring them to active awareness of their national ties. In addi- 
tion to ethical and religious considerations, Gandhi was moved 
by a simple political calculation in pleading the case for the 
untouchables: if the latter remained outside the national fold, 
the Indian nation could bring that much less pressure to bear 
on the British in its struggle for independence. In taking the 
national cause to the masses, men like Gandhi, Sukarno, Nas- 
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ser, and Nkrumah have not only immeasurably strengthened 
their political position but have also taken a creative part in 
shaping the nations they represent. All the agitation and 
propaganda associated with nationalist parties and upheavals 
dramatize the issues and serve to make the nation a living 
reality for people who have had no consciousness of its exist- 
ence. To the extent that the new concept is grasped, the peas- 
ant isolated in his village becomes a citizen of a nation that 
takes its place in the world’s councils. The nation is itself still 
far removed from meeting the needs of an age of jet planes, 
radio, and intercontinental ballistic missiles, but it is at least 
an advance in social magnitude over what preceded it. 

To the national unity that it brings to the new states, na- 
tionalism adds another vital ingredient for survival: a revolu- 
tionary zeal and a sense of devotion to the nation and the state 
that is to be its instrument. In the new states and in those that 
are in process of formation, the nation is not something that 
can be taken casually for granted but an exciting new achieve- 
ment, worthy of love and sacrifices. Independence has been 
won as the result of campaigns whose emotional momentum 
in some part carries over and may be utilized in dealing with 
the problems of the difficult years ahead. Particularly in colo- 
nial areas, but also to some extent in any country still living 
under some variant of the ancien régime, the nation and 
nationalism open the possibility of tapping sources of popular 
energy and participation that no alien or old-style autocratic 
ruler could hope to tap. To carry on warfare, to put through 
major reforms, or to require present sacrifices for future bene- 
fits enlists a new dimension of popular support if it can be 
called for by national leaders as a part of the nation’s due. 

How long the zeal and devotion will last and how usefully 
they can be channeled into dealing with the postindepend- 
ence tasks are questions the answers to which the heirs to 
imperial power must anxiously seek. Certainly there can be no 
simple transference. At the extreme the youngster who has 
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carried on years of guerrilla warfare against the Dutch in 
Indonesia or against the French in Indochina or Algeria is 
unlikely to be the most suitable candidate for a desk job in 
the Ministry of Reconstruction and not even perhaps for the 
routines of a peace-time army. More broadly, the demon- 
strated ability of the nationalist leadership to perform the 
political function of rallying the people against imperial domi- 
nation can give no guarantee of ability to perform another 
and quite different job. A strong case can be made for the 
proposition that the sacrifices and basic social changes which 
development calls for can only be got across to the people by 
the political leader and not by the expert or bureaucrat, but 
the nationalist revolutionary who has been victorious in one 
setting may fumble badly in another. The dramatic and heroic 
temper of nationalist battle is far from being a wholly suitable 
mood in which to tackle the problems of managing a stable 
and progressive polity and a modernized and expanding 
economy. 

Nationalism by itself gives the answer to virtually none of 
the particular problems arising from the ubiquitous demand 
for development and, indeed, to very few of the multitude of 
questions that confront peoples coming to independence.® Its 
most vital contribution is in the realm of the intangibles of 
the spirit: the restoration of self-respect, the building up of 
morale, and the stimulation of social solidarity. It does not, 
however, determine the choice between alternative and often 
conflicting values, each legitimately put forward as embraced 
within the national destiny; it does not provide all the good 
things associated with independence; and it does not establish 
the institutions necessary for further advance. One must look 
elsewhere than to nationalism to decide even such over-all 
questions as whether a free enterprise system or communism, 
liberal democracy or centralized authoritarianism, is most 

6. I have elaborated somewhat on this theme in “The Progress of Nation- 


alism” in Philip W. Thayer, ed., Nationalism and Progress in Free Asia 
(Baltimore, 1956), pp. 71-82. 
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fitting, and the vast majority of lesser decisions must also be 
taken primarily on other than nationalist grounds. In almost 
every instance, to hold up the concept of the national interest 
as the determinant of decision and action is to produce an 
empty symbol whose content is in dispute between different 
factions within the nation. Even in the realm of foreign affairs 
where nationalism most evidently comes into play, it is likely 
to give no conclusive answer to questions concerning entry 
into this alliance or that, neutralism or commitment. The 
danger is also real that nationalism may serve as an actual 
impediment to advance, as, for instance, in curtailing access 
to alien goods, skill, and capital, and it can always be paraded 
as a screen to hide domestic failures or abuses. 

The dimensions of the task that lie ahead of the new states 
are staggering. ‘They cannot rest content with taking their 
newfound sovereignty and enjoying it, as they might have at 
some earlier point in history. Both national pride and the 
imperatives of survival now demand that they move speedily 
into the modern world, rivaling the achievements of peoples 
who have long preceded them on the road. Despite illiteracy, 
inexperience, and tragic shortages of trained manpower, the 
latest model of the welfare state plus modernized armed forces 
is to be produced by governments equipped with all the trap- 
pings of parliamentary democracy. Economic systems are to 
be transformed and the remnants of backwardness wiped from 
the slate. The new national community is to take its place 
in the organized society of nations, be represented at a mul- 
titude of international conferences and meetings, and fur- 
nish an appropriate quota of personnel for international 
secretariats.* 

In moving toward goals such as these, nationalism can 
be of immense assistance if it is wisely and skilfully used 
by those responsible for the guidance of the new states. If it 


is used merely to inflame and obscure, its contribution can 
be disastrous. 


ECONOMIC REFORM VS. ECONOMIC 
GROWTH IN UNDERDEVELOPED 
COUNTRIES 


Calvin B. Hoover 


I 


Maximum rate of economic growth through industrializa- 
tion is now the universal goal of underdeveloped countries. 
Where these countries have recently attained their independ- 
ence, as in Africa and Asia, the new national governments 
have held out the prospect of immediate improvement in 
standards of living as a consequence of the end of colonial 
exploitation. In Latin America political leaders have offered 
to the masses a program of reform through redistribution of 
wealth and income, to be brought about by the overthrow 
of reactionary, dictatorial governments, which is to produce 
concurrently an increase in the economic productivity of 
agriculture and industry. There is apparently no realization 
that leftist revolutionary governments often turn out to be 
not only dictatorial, but, in the true sense, reactionary as well. 
Batista, Castro, and Peron are cases in point. In Africa and 
Asia, as well as in Latin America, it is taken for granted that 
socioeconomic reforms will facilitate increased industrializa- 
tion, so heavily depended upon to bring about the maximum 
annual rate of economic growth. 

The formation of the capital required for this industrial- 
ization, however, depends upon restriction of consumption 
through limitations of wage increases, peasant incomes, and 
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non-productive governmental expenditures. Entrepreneurial 
abilities and favorable expectations must also exist if the 
capital saved is to be invested productively or indeed if the 
saving is to continue. Since favorable entrepreneurial expec- 
tations also depend upon a complex of consumer as well as 
investment demands, there need not be a total conflict between 
some improvement in the standard of living and the forma- 
tion of a national capital fund. If private entrepreneurial 
abilities are not exercised because favorable expectations do 
not exist, the investment function may alternatively be car- 
ried on by the state. The restriction of consumption, just as 
has been true under Western capitalism, is nevertheless an 
absolute necessity, regardless of the organizational imple- 
mentation of the investment function. Yet no government of 
any underdeveloped country would today be willing to de- 
pend upon the historical process by which the capital forma- 
tion requisite to industrialization took place in the advanced 
countries of the West. 

This unwillingness to repeat the experience of the West 
reflects the repudiation in most underdeveloped countries of 
the economic system of capitalism under which industrializa- 
tion took place in the advanced countries. Thus, the parlia- 
ment of India, while accepting the existence of private enter- 
prise in some sectors for an indefinite period, has nevertheless 
proclaimed its adherence to socialism as the economic system 
toward which progress is envisaged. Egypt, Algeria, and 
Ghana, as well as most other formerly colonial countries of 
Africa, have proclaimed their repudiation of capitalism. 
Indeed, Pakistan represents almost the only exception to 
the explicit or implicit repudiation of capitalism among for- 
merly colonial countries in Africa and Asia. Among Latin- 
American countries, which long ago threw off colonial rule 
but which are still underdeveloped, political instability, to- 
gether with the current anticapitalist popular movements 
under Communist agitation, has retarded the development 
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of modern capitalistic institutions and hence the traditional 
process of capital accumulation. 

By the historic process through which capital accumula- 
tion took place during industrialization in the West, the 
increase in national income was made available only grad- 
ually to the industrial workers who would have consumed 
it, but instead largely vested in the bourgeoisie. The standard 
of living of the new industrial proletariat could rise only 
slowly during the early stages of capitalism in the West if 
sufficient capital to permit industrialization was to be avail- 
able to entrepreneurs. Capital formation by industrial entre- 
preneurs was facilitated as land passed out of the hands of 
feudal lords and the monasteries. The capital accumulation 
essential to support industrialization in Western Europe was 
a process requiring some two or three centuries. 

The chronology and details of this process of capital ac- 
cumulation varied from one country to another. In England 
the enclosure movement had simultaneously dispossessed the 
peasant and provided a future source of labor for the indus- 
trial revolution. Thus, in the country which industrialized 
earliest, the peasants who had previously occupied the land 
were largely prevented in one way or another from acquiring 
it. This rental income became available as an indirect source 
of commercial and industrial capital since it afforded a sig- 
nificant part of the economic base for the support of the 
state and its ruling class. The capital generated in the devel- 
oping commercial and industrial sectors by capitalistic entre- 
preneurs was, of course, of greater direct importance. Con- 
spicuous consumption of the bourgeoisie did indeed lengthen 
the period necessary for capital formation but was not a 
large enough fraction of profits to prevent the accumulation 
of economic resources sufficient for industrialization. 

In France, by contrast, the seizure of manorial holdings 
by the peasants during the Revolution, since it was accom- 
panied by the development of a bourgeois acquisitiveness, 
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did not increase the peasants’ personal consumption suffh- 
ciently to inhibit completely the accumulation of a national 
stock of capital. Nevertheless, as contrasted with the English 
experience, France was left with an inefficient agriculture 
based upon small-scale peasant holdings and a backward 
industry which had to rely upon insufficient capital re- 
sources. Only now, after almost two centuries, are small hold- 
ings in France being consolidated by a variety of devices so 
that agricultural efficiency can be substantially increased. 

To cite Denmark as another example of the process of 
capital accumulation as capitalism developed, the large es- 
tates with tenant farmers were superseded by the present 
system of predominately peasant ownership of small holdings 
only in the latter half of the nineteenth century. Neverthe- 
less, some 20 per cent of agricultural land continued to be 
farmed as large estates. Denmark represents the relatively 
rare case of quite small-scale agriculture developing produc- 
tive efficiency. Marketing co-operatives played an important 
role in making this possible. At the present time, however, 
the large agricultural estates in Denmark are substantially 
more efficient than the small holdings. Today, the sons of 
Danish peasants generally prefer employment in industry or 
on the large estates where hours of work are shorter, com- 
pensation larger, and the standard of living higher than on 
the small holdings. Only stringent legislation against enlarg- 
ing holdings prevents the expansion of the larger farms. De- 
ficiency of capital for industrialization was not a serious 
national handicap for the Danish economy since only in re- 
cent times has industrialization gotten under way. 

In the United States, abundant natural resources made 
capital formation feasible both without the fragmentation of 
land holding, which is so likely to be the result of revolu- 
tionary land reform, and without such stringent withholding 
of income from farmers and workers. At the present time, 
the average farm size in the United States is steadily increas- 
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ing because of the superior efficiency of production of larger 
farms. This is the reverse of the process of breaking up of 
large estates widely advocated both on the grounds of social 
justice and increased output in connection with the Alliance 
for Progress in Latin America. 

Japan affords the most striking example of a country 
which compressed the process of industrialization into a rela- 
tively short period and yet did so without dependence upon 
foreign capital. During the period of industrialization from 
the 1890’s to the outbreak of World War I, as Professor 
Gen-Ichi Abe has pointed out, the consumption habits of 
both industrial workers and peasants retained the traditional 
agricultural pattern. Rice and fish for food, living in wooden 
houses on mats, wearing wooden clogs instead of shoes, and 
the like made low wages possible. Low wages and relatively 
high output per worker made it feasible for Japanese manu- 
factured products to compete successfully with those of the 
earlier industrialized countries of Europe and the United 
States. Exports based upon low wages made large profits 
for industrialists, and these profits were the source of capital 
for the mechanization of Japanese industry during the criti- 
cal early period. This unique combination of the traditional 
elements of capitalistic accumulation of the West with au- 
thoritarian Japanese nationalism laid the basis for modern 
Japanese industry. 

The prosperous industrial economy that currently exists 
in Japan provides the market both for the products of agri- 
culture and for excess agricultural labor. Consequently, the 
normal historical order of events has eventually been re- 
versed. One might say that successful industrialization made 
possible the relative success of the land reform that took 
place in Japan under American auspices after World War 
II. ‘The most recent Japanese experience has furnished the 
rare case of splitting up the size of landholdings without 
serious loss in productivity. 
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II 


It is not only that there is no sign that the governments 
of the emerging nations of Africa and Asia are willing to 
depend upon the historic process of capital accumulation. 
There is apparently little realization that if the capitalistic 
process of capital accumulation is not to operate, some other 
system that will insure the withholding of income from 
the masses will have to be adopted. Withholding income from 
consumption for capital accumulation is rendered more difh- 
cult by the ‘revolution of rising expectations.” The belief 
that capital for industrialization can be obtained either by 
grants and loans from the United States or from Soviet Rus- 
sia or from both likewise inhibits realization of the necessity 
for limiting consumption of the masses. There is no possibil- 
ity whatever that this aid could be large enough to obviate 
obtaining much the larger portion of the required capital 
funds out of domestic sources. The very real danger is that 
economic aid from the more industrially advanced countries 
will come to be depended upon as part of consumer income 
and may even inhibit domestic saving and investment in un- 
derdeveloped countries. 

This failure to recognize the nature and necessity of capi- 
tal accumulation is the more paradoxical since the lead- 
ership of the new nations is so generally influenced by Marx- 
ist doctrine. Marxist doctrine held that socialism could come 
into existence only as the successor to a capitalism that had 
already provided the essential economic resources through 
accumulation out of surplus value withheld from labor. 
Lenin had indeed amended Marx to explain how socialism 
might be set up in Russia in spite of its being one of the 
less industrialized countries. It was Stalin, however, who, 
through the collectivization of agriculture and the policy of 
concentrating on heavy industry and holding the production 
of consumption goods to a minimum, effectively withheld 
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income from the masses. Since the Soviet leadership has, 
however, not admitted outright that capital for industrializa- 
tion was obtained by this authoritarian mass withholding, it 
is not surprising that the Marxist-influenced leaders of the 
new nations have refused to recognize the process of capital 
accumulation for what it must be under any economic sys- 
tem, namely, the withholding of income from consumption 
and its devotion to investment. 

The fundamental institutions of old-style capitalism, un- 
limited private-property rights, the free market, and the 
doctrine of laissez faire, which made the process of capital 
accumulation in the West possible, are generally unaccept- 
able to the leadership of the emerging nations. This repudia- 
tion of these bases of old-style capitalism reflects on the one 
hand an egalitarianism that is, indeed, largely nominal since 
the political bureaucracy of these countries rapidly develops 
into a ‘“New Class” with a standard of living greatly superior 
to that of the mass of the population. It reflects as well an 
impatience with any limitation of the power to act on the 
part of the new political leadership of these countries. 

It is no small part of the difficulties of carrying out any 
program of national saving and investment that the Com- 
munist-dominated movements in all underdeveloped coun- 
tries exhort workers to demand the highest wages and short- 
est hours, and peasants to demand the breaking-up and 
parceling-out of estates without regard to the effect upon the 
productivity of industry and agriculture. 

From the Communist point of view, a decline in produc- 
tivity, or indeed economic chaos, simply hastens the end of 
capitalism. It is time enough, after capitalism has been over- 
thrown, to see to it that land is not allowed to pass into the 
hands of individual peasants, or to reassemble peasant hold- 
ings into collective farms if temporary parceling out of land 
has had to be permitted. This is the process which has gone 
on under Castro in Cuba. There is, indeed, a certain logic 
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in it. As the Soviet writer S. S. Sergheev has put it in respect 
to the Soviet economic system, “All private farming con- 
tains in itself the seed of capitalist reincarnation.” Even dis- 
regarding their ideological opposition to peasant ownership 
of land, the Communists are in no doubt about the probable 
economic results of fragmentation of landholdings below 
optimum size. 

Similarly, after a Communist take-over, there is no hesi- 
tancy about reducing real wages of workers in order to 
obtain capital funds for industrialization, although this may 
be camouflaged in various ways, once more precisely as in 
Castro’s Cuba. From the Communist point of view, this is 
quite logical. Although the reduction in real wages is never 
admitted, its actuality is justified in terms of “sacrifices will- 
ingly undertaken by the workers to build up the workers’ 
society, at the behest of the workers’ state.’ This, indeed, 
differs from the historic process of capital formation under 
capitalism, where the capital funds accumulated by with- 
holding from the workers become the property of capitalists 
for their consumption or for further investment. Under a 
Soviet type of economic system, the capital funds accumu- 
lated are at the disposal of the ‘““New Class,’ which rules the 
state, and likewise for further investment, to the extent it is 
so decided. In contrast to the capitalist system, the workers in 
a Soviet type of economic system have no means of influenc- 
ing investment decisions through collective bargaining, 
through the capital or goods markets, or through the election 
of parliamentary representatives. The ‘New Class” simply 
rules the state through its monopoly of all instruments of coer- 
cion and propaganda and makes decisions with respect to 
wage rates, consumption levels, and amounts and directions 
of capital investment and its own compensation. 

In Africa the large landholdings that have been in the 
hands of white settlers, as in the case of the French colons 
in Algeria and the British settlers in Kenya, are bound to be 
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taken over by the newly decolonialized government if they 
are not simply seized by the indigenous inhabitants of the 
area. The income that formerly went to the white settlers, if 
it could be sequestered by the new governments and used for 
investment in agriculture and industry, would constitute a 
partial substitute for the traditional process of capital accu- 
mulation. A decline in production is, however, likely to be 
the result of fragmentation of these large holdings. A shrink- 
age in the income that the government could otherwise 
obtain from taxation would be the probable result, not only 
from the decline in productivity but from the decline in 
the surplus income above consumption available as a source 
of taxation. ‘The owners of the small holdings will increase 
their consumption wherever possible unless incentives for 
saving can be created. Similarly, there will be a tendency for 
less resources to be available for reinvestment in agriculture 
by the small-scale cultivators. Indeed, in the early stages of 
land redistribution, there will be difficulty even in providing 
the minimum credit facilities for tiding the cultivators over 
from one crop to the next. 

It has been pointed out by Matthew Kust that in India, 
for example, the proportion of income from land taken by 
taxes had been diminishing for many decades even before 
independence. Even with a fairly sophisticated bureaucracy 
planning the Indian economy, a substantial sharpening of 
these problems has resulted from the land reform that fol- 
lowed independence. In effect, the zamindari landlords of 
India had been tax gatherers for the government. Even after 
deducting the large portion they kept for themselves, it is not 
certain whether elimination of these landlords will result in a 
less expensive tax system of withholding funds from the 
peasants. It sometimes seems that only the free market or 
something approaching an oriental despotism can withhold 
income from farmers once they have had political power. 

Since not only funds for ordinary governmental purposes 
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must be somehow obtained from agricultural sources, but 
capital for industrialization must also come from the same 
source, this is a serious matter indeed for underdeveloped 
countries. In the countries of Africa where large white popu- 
lations had never settled, the economic problems consequent 
upon redistribution of land are not of such major importance, 
except in the case of Egypt, where somewhat similar prob- 
lems have had to be faced. Nevertheless, the necessity for 
accumulating a national capital fund by restricting consump- 
tion is a most serious problem in these countries as well. 

Only in Egypt, among the countries that have been 
decolonialized, does the problem of providing funds for in- 
dustrialization out of the income from industries themselves 
yet exist. Here a rather complicated process of partial but 
substantial confiscation of large industrial holdings, both 
foreign and domestic, has taken place. It is not yet clear to 
what extent a simple redistribution of wealth among larger 
numbers of persons is intended or whether it is intended to 
retain governmental ownership of the confiscated shares of 
industrial corporations. As in the case of land, however, the 
government must resist the temptation to disburse too much 
of the industrial product to workers in industry if funds for 
taxes and capital for industry are to be available. 

Since the free market of the capitalistic economic system 
cannot be counted upon in the merging nations to facilitate 
the task of restraining the income of peasant producers and 
of workers employed in such industries as may come into 
existence, the state must do so. But it is likely to be difficult 
for a democratically controlled state apparatus to take the 
unpopular decisions necessary and to implement them. In 
detail, the kind of decision that must be taken involves, for 
example, denying to the growers of a particular crop, say 
cocoa, rubber, or cotton, the full value of the foreign ex- 
change that is received from the exports of the crop. This 
has indeed been done in West Africa, but it is naturally not 
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a popular policy with the growers of these commodities. As 
another example, it involves denying the laborers in copper 
mines the opportunity to use their collective bargaining 
power to retain for themselves the full value of the output 
of the mines. The absence of some sort of free-enterprise 
market economy to aid in restricting wages, peasant incomes, 
and consumption in general places upon the state the neces- 
sity for taking this first step in making resources available for 
capital investment. ‘The provision of potential capital funds 
for investment to facilitate economic development will be 
useless if there does not exist either an operable political 
system or economic organization adequate for the investment 
of these potential capital funds. If the funds withheld from 
consumption are dissipated through political corruption, 
through proliferation of the state bureaucracy and an un- 
necessarily high standard of living for the ‘““New Class,” or 
through general ineptness, they are, of course, not available 
as a source of capital. Even if political stability and integrity 
exist, then state enterprises would have to be set up to carry 
out investment of funds withheld from consumption if pri- 
vate or corporate enterprise is not to be encouraged to do so. 

That these difficulties of carrying out the processes of 
withholding income from consumption and providing for its 
investment are likely to set the stage for the establishment 
of the totalitarian state and a personal dictatorship is illus- 
trated by the case of Ghana. Almost total suppression of per- 
sonal liberty and the development of a “‘cult of personality,” 
in which the adulation of Nkrumah surpasses in revolting 
phraseology the sycophancy of the regime of Stalin in Soviet 
Russia if it has not yet attained its bloodiness, now char- 
acterize the totalitarian state in Ghana. It is by no means 
clear, however, that the creation of a dictatorship has solved 
the most critical problems of capital saving and investment 
in that country. 
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Ill 


In Latin America the conflict between socioeconomic re- 
form and the accumulation of capital for industrialization 
has taken even more complex forms than in the underde- 
veloped countries of Africa and Asia. It is an article of faith 
among intellectuals in the United States that economic prog- 
ress in Latin America depends upon economic reform. The 
credo further runs that economic reform is blocked by the 
political power of reactionary landlords and capitalists. By 
economic reform is meant, in the first instance, redistribution 
of wealth and income. 

Criticism of this credo is difficult because in one sense or 
another most of it is true. Income classes at all levels in all 
countries resist the redistribution of wealth and income in 
favor of income receivers in lower brackets. Apparently 
Latin-American wealth-holders do resist the redistribution 
of income more strongly than in the United States and 
Western Europe, where redistribution through social security 
legislation and other means has come to be accepted as un- 
avoidable, if not positively desirable. The contrast between 
luxurious living of the country-club type and the shanty slums 
of the cities is far sharper in Latin America than the differ- 
ence between the styles of living of richer and poorer in the 
United States or in Western Europe. The Latin-American 
capitalist with the record of Castro before his eyes steps up 
his long-established custom of hedging against political un- 
certainties by investing abroad all the funds he can get 
through the foreign-exchange controls. This ‘‘flight capital’’ 
is augmented by the funds of politicians who have also learned 
to use this hedge against adverse turns of the wheel of fortune. 

As for internal investment, the Latin-American capitalist 
naturally turns to more speculative investment with high re- 
turns and the shortest possible “‘pay-out period.” These 
investment opportunities may be associated with govern- 
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mental contracts and political corruption, as has been charged 
in Brazil, for example. In cases where the most extreme in- 
equality in the ownership of land exists, as in Chile, the land- 
lord is not likely to be inclined toward long-term investments 
to improve the productivity of his land when he is fighting 
off attempts to expropriate him. 

The government of the United States, indeed, insists on 
most of these socioeconomic reforms as a prerequisite for 
extending economic aid under the Alliance for Progress. The 
position of the United States government is that unless the 
tax resources of the countries to be aided are fully exploited, 
it is unreasonable to expect American taxpayers to provide 
economic aid. This means that upper-income receivers in 
Latin-American countries should, through progressive tax 
rates, be required to pay as high rates of taxes as do those in 
the United States. 

Since in many, if not in most, Latin-American countries, 
upper-income receivers do not pay nearly as large a propor- 
tion of their incomes in taxes as is true in the United States, 
it is easy to come to the conclusion that this undesirable state 
of affairs can be accounted for simply by the control of Latin- 
American governments by the reactionary upper classes. It 
is an easy step to the next conclusion: namely, that the rem- 
edy must be for conservative governments to be superseded 
by more liberal or radical governments. ‘These more liberal 
or radical governments could then be expected to increase 
taxes on upper-bracket incomes, promote collective bargain- 
ing and higher payments to workers, carry out land reforms 
by distributing the large estates among small landowners, 
and in general reduce the inequality of wealth and income. 
No one wants this to be done by Communist-dominated 
parties or movements, of course. Indeed, it is generally main- 
tained that carrying out such a policy of socioeconomic re- 
form is the really effective way to prevent a Castro-Communist 
type of take-over in Latin America. 
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There can be no doubt that if rates of taxation on upper 
incomes were raised, if these taxes were actually collected, 
and if tax receipts were used to pay for more and better 
schools, road construction, and other productivity-promoting 
activities of government, an increased rate of economic 
growth would be promoted thereby. There can likewise be 
no doubt that, from a social standpoint, measures to decrease 
the inequality of distribution of wealth and income would be 
desirable if these could be taken without a net loss in produc- 
tivity. 

It is true that under the most favorable circumstances and 
the most effective administration, these socioeconomic re- 
forms would even facilitate the capital formation essential 
to economic growth. Unfortunately, there can be no guaran- 
tee that the victory of a party with proclaimed radical goals 
will increase total tax receipts from upper-income groups, 
since measures to increase the wages of workers or to bring 
about redistribution of landholdings may limit or diminish 
production. The mistake of liberals in the United States is 
to assume that since redistribution of income in Latin Amer- 
ica is desirable, almost any overt act in this direction, at least 
if it is not directly attributable to the Communists, will in- 
crease economic productivity. 

In Chile, for example, the money wages of copper miners 
are already some four times the national industrial average. 
In addition, there are very substantial fringe benefits, in- 
cluding hospitalization on a lavish scale. In this case, increas- 
ing the wages of copper miners would certainly diminish 
investment in the copper industry and reduce the real income 
of other workers in Chile. Indeed, both the Anaconda and 
Kennecott copper companies have already cut back their in- 
vestment programs drastically. 

Likewise, land redistribution in Chile could be carried out 
without reducing production only on the basis of a most care- 
fully administered and necessarily complex system. There 
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can be no doubt that many large estates in Chile could be 
farmed just as efficiently or even more efficiently if they were 
no more than, say, one-fourth their present size. But suppose 
a large estate is divided up among, say, two or three hun- 
dred agricultural laborers. What then? Furthermore, if the 
latifundia are to be subdivided and redistributed, who is to 
obtain the land? The laborers on a particular estate, or the 
dwellers on the minifundia, perhaps in some distant area 
where the size of the holdings is far too small either for effi- 
cient farming or to furnish a family livelihood? It is not impos- 
sible to work out plans or to administer a land redistribution 
program in the face of these problems, as land redistribution 
in postwar Italy has demonstrated. It is difficult to do so 
without setting up an administrative bureaucracy that would 
absorb the rental values formerly going to the landlords, as 
the Italian experience also indicates. 

Such difficulties need not and should not prevent carrying 
out programs of redistribution of wealth and income in Latin 
America. Legislation that would authorize a small beginning 
was passed in 1962 in Chile. A small beginning has actually 
been made in Columbia on the basis of legislation passed 
several years ago. It must be recognized that these reforms 
cannot be counted upon in their early stages to facilitate 
economic growth. The kind of financial reform necessary to 
prevent run-away inflation, whether due to “‘cost push” wage 
inflation, speculation, or simply to printing press inflation, is 
a very different kind of economic reform from that advocated 
by liberals in the United States and radical leaders in Latin 
America. Unfortunately, economic reform that simply in- 
volves measures intended to redistribute wealth and income 
and to make economic growth possible will often be in con- 
flict, and it is vital that this be recognized. 

President Betancourt has demonstrated in Venezuela that 
it is possible to devise an economic program in which meas- 
ures for social reform and for economic growth can be made 
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reasonably compatible. His experience demonstrates also the 
extremes to which Communists and rightists will go to frus- 
trate such a program. This is likely to be true in the case of 
such programs in the other countries of Latin America as well. 

Countries that are presently underdeveloped now have the 
opportunity to abridge drastically the time required by the 
countries of Europe to acquire both the techniques and the 
capital required for industrialization. Underdeveloped coun- 
tries can now import the techniques of advanced industrial 
countries instead of having to develop the techniques them- 
selves. This transfer of techniques is further very greatly fa- 
cilitated by financial aid and technical assistance furnished 
gratis or at low rates by the already industrialized countries. 
None of the already industrialized countries had this special 
form of assistance from other countries. 

There is also evidence that the ratio between population 
and natural resources is no longer so determinative in pro- 
ductivity as was formerly true. This development by no means 
eliminates the hazards of the “population explosion,” but it 
does afford the possibility of developing economic viability if 
the rate of population increase can be kept within bounds. 

Since in the industrialized countries of the West some 70 
to 80 per cent of value added in production represents labor 
costs, if underdeveloped countries can keep wage rates down 
so that this percentage is smaller, they can become competi- 
tive on international markets. ‘They must become interna- 
tionally competitive if they are to be able to pay for imports 
of capital equipment and the most essential consumer goods. 
This is to say that in underdeveloped countries with high 
ratios of population to natural and capital resources, their 
chief resource is cheap labor. If labor costs per unit of product 
rise faster than labor productivity, this resource is dissipated. 

The economic problems of underdeveloped countries, in 
restricting the power of the various economic groups and 
subgroups to seize more income for themselves than can be 
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permitted if economic growth is to take place, differ only in 
degree and in detail from those of the industrially more ad- 
vanced countries such as the United States, the United King- 
dom, and France. In these countries problems of restricting 
inflation, securing adequate rates of economic growth, pre- 
venting unacceptable levels of unemployment and the like 
also turn on the still unsolved problems of how to limit or 
control the economic and political power of particular eco- 
nomic groups. This involves finding supplements to or a 
partial substitute for the free market that used to perform 
this function. One could wish nostalgically that the restora- 
tion of the free market could be recommended both to de- 
veloped and underdeveloped countries as the sovereign solu- 
tion for these problems. The retention of as much of the 
free-market mechanism as possible is still to be recommended. 
However, the phrase “as much as possible” identifies this 
recommendation for what it is, an attitude and not a program. 
While the underdeveloped countries are struggling with 
these problems, it is essential that the task of their govern- 
ments should not be made more difficult by our promoting 
the revolution of rising expectations or pretending that socio- 
economic reforms always promote economic growth. 


IMPLICATIONS OF ECONOMIC 
DEVELOPMENT 


Sayre P. Schatz* 


Most of the world is engaged in a strenuous, even frantic, 
struggle for economic development. The fate of governments 
often depends upon their success in this effort, and the stature 
of nations and peoples is judged by the degree of economic 
wealth they have achieved. 

In this essay we step back and examine some of the wider | 
implications of economic development. What is the point of 
economic development? Why should we foster it? For what 
ends or purposes? What social changes are bound up with 
economic growth? In order to make themselves capable of 
sustaining economic growth it is widely believed that most of 
the economically less developed societies must transform 
themselves in fundamental ways. These basic changes are con- 
ceived of as the social preconditions of economic growth; the 
social consequences may also be profound. The pattern and 
tempo of modern economic activity and the alleviation of 
poverty will profoundly affect established values and modes 
of behavior. 

The policy implications of economic development are also 
serious. Development is a difficult process. (If it were not, the 
problem of national poverty would be fading into oblivion.) ) 


* The author wishes to thank Gerald Helleiner, of the Nigerian Institute 
of Social and Economic Research and the Yale University Economic Growth 
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Economic growth calls for a head-on confrontation with in- 
tractable economic problems. It requires painful changes in 
established ways of life and the adoption of measures that 
arouse the antagonism of vested interests and classes. A satis- 
factory rate of development therefore requires bold policies 
and calculated leaps into the dark. 

Some of economic development’s implications for policy 
will be touched upon in this essay. We in the West have gen- 
erally been afraid to encourage new approaches and have 
stuck with staid, comfortably familiar policies that have shown 
themselves to be inadequate. We have been fearful of funda- 
mental change. ‘““We have preferred to let foreign economic 
development lag, rather than to stir up the brew of social up- 
heaval.’’! In the opinion of this writer a bolder outlook on the 
part of the West is called for. 


I. The Ends of Development 


[ It can be persuasively argued that the pursuit of well-being 
through economic development is a chimera, that the disrup- 
tion, envy, frustration and anguish brought on by economic 
development at least match the benefits it brings. It is there- 
fore pertinent to inquire into the ends of economic develop- 
ment. Paraphrasing the vulgar expression ‘“What’s in it for 
me?” we may ask, “What’s in it for mankind?” 

Economists have been wrestling with this topic, off and on, 
for hundreds of years. Let us consider what has been said 

; about this in three major streams of economic thought: the 
classical, as represented by Adam Smith; the revolutionary, 
as represented by Karl Marx; and the variegated contempo- 
rary stream of development economics. 

For Adam Smith the ends and the process of development 


1. Robert L. Heilbroner, The Future as History (New York, 1960), p. 165. 
This book is a most stimulating discussion of the historic currents of our 
time. 
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are inextricably related. The end of development is, in a 
sense, the free unrolling of the process of development. We 
therefore consider briefly Smith’s theory of this process. In 
his view society is a developing organism and his purpose is 
to explain what makes it evolve and where it is going.* The 
basic dynamic force in society's development according to 
Smith is the accumulation of capital, which results from a 
powerful drive of the capitalist class for material well-being 
and prestige. The accumulation of capital, in the form of 
growing productive facilities, brings about an increasing de- 
mand for labor, and hence rising wages. Profits tend to fall 
as a result, and the incentive for capital accumulation lags. 
If this tendency were to continue unchecked, society would 
soon stagnate. However, in Smith’s theory the rise in wage 
rates soon leads, primarily through a reduction in the ap- 
palling childhood-mortality rate, to an expansion in popula- 
tion. Because of the early age at which children start working, 
this is rapidly translated into an enlarged supply of labor. 
Wages are therefore prevented from rising too much or are 
pushed down again. Profit is thereby safeguarded, and thus 
capital accumulation and economic development can proceed 
further. 

This development may seem circular, but until an ultimate 
“stationary state” is reached, it is really a spiral process. The 
continuously accumulated capital is embodied not simply in 
an increasing mass of productive facilities; these facilities are 
technically improved. Production per capita consequently in- 
creases. This defeats the tendency of population growth to 
drive wages all the way back to the original level. At each turn 
of the spiral of development, the basic wage level (the “‘natu- 
ral wage’) tends to rise. 

For Adam Smith, the end of economic development was the 


2. In my discussion of Adam Smith, I am greatly indebted to the excellent 
article by Adolph Lowe, “The Classical Theory of Economic Growth,” Social 
Research, XXI (Summer, 1954), 127-158. 
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unfolding of this process of development. The improvement 
in the level of living of the vast majority, which he viewed as 
unquestionably desirable, was a manifestation of the social 
harmony inherent in the Providential natural order. The 
harmonious process of economic change was guided as by an 
invisible hand. Laissez faire was championed by Smith as a 
means of sweeping away the man-made impediments to this 
process, so that natural development, which Smith passion- 
ately desired, could be realized. As Lionel Robbins has said: 
“The System of Economic Freedom was not just a detached 
recommendation not to interfere: It was an urgent demand 
that what were thought to be hampering and anti-social im- 
pediments should be removed and that the immense potential 
of free pioneering individual initiative should be released.’* 

Karl Marx, like Adam Smith, was concerned with the na- 
ture and destination of a process of economic development 
that pushed forward inexorably. The end for Marx may be 
said to be socialism; the basic motive force is technological 
progress. This force powers an impressive process of capitalist 
development and drives society on to socialism. 

Technological progress renders existing methods of pro- 
duction obsolete. Capitalists therefore must adopt new 
methods of production if their businesses are to survive. The 
new techniques use more capital per worker, however; capi- 
talists are therefore forced to accumulate capital. They also 
desire to invest in improved productive equipment, for those 
who pioneer in this way reap extra profits until their rivals 
catch up. 

Capital accumulation and technological progress, which are 
the essence of capitalist development, have a number of pro- 
found effects. Technological advance creates a reserve army 
of unemployed because modern large-scale equipment tends 
to be labor-displacing. The demand for labor therefore lags 


3. Lionel Robbins, The Theory of Economic Policy in English Classical 
Political Economy (London, 1952), p. 19. 
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behind the growth of population, and an increasing pool of 
unemployment is created. A highly important consequence 
of capitalist development, as Marx sees it, is a series of ever- 
worsening depressions. Although technological progress 
brings a rapid rise in production, consumption in a capitalist 
society is limited. ‘The competitive struggle forces the capi- 
talist to expropriate an ever-increasing portion of the value 
the workers create. The worker is therefore unable to provide 
a substantial enough market for the things he produces, while 
the capitalist’s consumption is limited by his need and desire 
to devote his income to capital accumulation. 

These and other irrationalities of capitalism engender 
among the working class a powerful desire to replace capi- 
talism. At the same time, the objective conditions necessary 
for the establishment of socialism have been created: the 
economy has become a huge, interdependent productive 
mechanism, and a disciplined working class accustomed to 
working together has emerged. Capitalism is discarded; “the 
expropriators are expropriated.” 

The end of economic development for Marx, as for Smith, 
is the full unfolding of an immanent process of economic de- 
velopment. For Adam Smith the system extant was the desir- 
able one; only the impediments to its beneficent unrolling 
were to be removed. For Marx, however, the capitalist system 
itself had become an impediment; the unfolding of the de- 
velopment process involved a destination, the socialist stage 
of human development. In a socialist society, as Marx views 
it, man at last leaves behind his prehistory, when he is subject 
to the often malignant influences of social forces beyond his 
comprehension and control, when “society is an immense 
stamping press for the careless production of underdeveloped 
and malformed human beings, and... is not .. . fundamen- 
tally concerned with moral issues, with serious purposes, or 
with human dignity.’ True human history begins; man uses 


4. Heilbroner, op. cit., p. 199. 
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his intelligence to shape society in a rational and humane way. 
There is a fuller, freer development of the individual. A 
better and more fulfilled human race comes into being. 
When we come to contemporary development economics, 
the left, center, and right all affirm the desirability of eco- 
nomic growth. The nature of this affirmation is flavored by 
the political leanings of the writer. P. T. Bauer and Basil 
Yamey, who may be called philosophical descendants of Adam 
Smith (preferring as close an approximation to laissez faire as 
possible), link their description of the ends of economic 
growth with the position that the state should play a limited 
role and that “‘it is for the members of society to choose among 
the alternative opportunities open to them and develop them 
with the aid of their personal endowments and the property 
they own.”® On the other side, the left, identifying with the 
underdog, who is most obviously affected by economic back- 
wardness, tends to feel that the desirability of economic ad- 
vance is self-evident, and may charge that skepticism on this 
score objectively serves reactionary ends. According to Paul 
Baran, an accomplished Marxist economist, the skeptic often 
“denies the possibility of a rational judgment on the useful- 
ness, let alone urgency, of economic and social change in col- 
onial and dependent areas, and counsels utmost caution in 
disturbing the continuity of the backward societies.’ Such an 
approach “supplies aid and comfort not to the peoples in the 
colonial and dependent countries struggling for [economic] 
freedom but to their masters seeking to preserve the status 
quo.”® The center, always concerned about seeing both sides 
of the question, tempers its enthusiasm for economic growth 
by reflections on the social disruption caused by economic 
development, the meanness of spirit that might accompany 
concentration on economic gains and losses, the minimization 
5. Peter T. Bauer and Basil S. Yamey, The Economics of Under-developed 
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of man in the face of the huge organizations that he himself 
creates as a part of economic growth, and other problems. 

Still, virtually all agree on the desirability of economic 
growth. W. Arthur Lewis, who has written the most systematic 
and extensive contemporary discussion of the ends of eco- 
nomic development and whose thought is representative of 
the best in contemporary mainstream economics, puts it this 
way: ‘The advantage of economic growth is not that wealth\ 
increases happiness, but that it increases the range of human 
choice.” Economic development, by augmenting the supply 
of the essentials of life, enables us to choose life rather than 
death; i.e., it enables more children to live out their lives and 
it extends man’s life span; it allows us to choose greater lei- 
sure; it permits us to choose more goods and more services; it 
particularly benefits women who in most economically under- 
developed societies are little more than beasts of burden; it 
allows us to choose “‘the luxury of greater humanitarianism.”7) 

Contemporary economics reinforces its belief in the desir- 
ability of economic development with an argument about its 
necessity. As Lewis puts it, “two developments . . . make it 
imperative not to retard but to accelerate further growth. One 
of these is the fact that aspirations have grown faster than 
production. And the other is the fact that death rates are 
falling faster than birth rates.”’® The people in the underde- 
veloped economies have seen how the rich sector of the world 
lives, and they are determined to move toward that level of 
living. Moreover, the rising population makes increasing pro- 
duction imperative even if the level of living is only to stand 
still. Arguments about whether greater affluence has made or 
will make men happier or better are beside the point. The 
point is that things will surely get worse if economic develop- 
ment does not proceed apace. 

7. W. Arthur Lewis, The Theory of Economic Growth (Homewood, Illinois, 


1955), P- 420. 
8. Ibid., p. 434. 
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Three beliefs concerning the ends of development emerge 
from this brief survey. First, virtually all strands of economics 
express the belief, or perhaps only the faith, that greater eco- 
nomic well-being is associated with greater human welfare. I 
share this conviction. ‘True, there are disruptions and strains. 
But it is easy for the affluent to lose sight of the misery attend- 
ing poverty. ‘To mention just one facet of this misery, a pedia- 
trician working in Nigeria estimates that about half of the 
children die before reaching the age of ten.? Another pedia- 
trician, who returned from the hospital looking particularly 
haggard one day a week, explained upon questioning that this 
was the day he had to “play God.” He had to decide just which 
of the large number of waiting children to admit to the hos- 
pital and which ones to turn away in the full knowledge that 
many of the latter would surely die. Second, moving from 
desirability to necessity, modern economists stress, correctly 
I believe, the malignant consequences for the world of a fail- 
ure to develop. Finally, the great economists of the classical 
period, such as Adam Smith and Kar] Marx, particularly stress 
a long view of the human condition. Economic growth is part 
of a grand development process that will produce a better kind 
of society and therefore a better kind of human being. In any 
case, the choice is not up to the people of the wealthier econo- 
mies. The people of the poor countries passionately desire 
economic growth and by one means or another they will 
have it. 


II. The Impact of Economic Change on Traditional Patterns 


Leaving aside questions about the desirability of economic 
development and assuming that it is going to take place, let 
us turn to another issue: the desirability of preserving, despite 
the tumultuous nature of the process of development, tradi- 
tional values and modes of behavior that are important to the 
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people of the developing countries. Discussion of this topic 
has looked in two directions, to the social conditions that may 
need to precede economic development, and to the social 
changes that may be consequences of economic development. 
In reverse order, the social consequences of economic advance 
are dealt with in this section and the social preconditions in 
the following one. r 

It is no longer necessary to emphasize, as it once was, that | 
the people of the poor countries are not “lesser breeds without 
the law,” that their patterns of human relationship, their pat- 
terns of culture may be worth cherishing. It is my belief, 
nevertheless, that much of the concern expressed on this issue 
is academic and futile, and to the extent that overconcern with 
preserving the old culture directs attention away from the 
more important need to influence in a salutary manner the 
implantation of the new ways, such concern may even be ao 
tively harmful. A 

A fundamental social transformation is underway in the 
less developed countries. ‘This transformation is profound, it / 
is rapid, and it is inevitable. ¥ 

The extent of the social change wrought by economic de- 
velopment and the historical rapidity of contemporary social 
change may be suggested by two examples, one from Medieval 
Europe and the other from present day Africa. 

An economically propelled transformation in deeply held 
social values, embodied in and reinforced by religious doc- 
trine, is illustrated by the changes during the Middle Ages in 
the practice of charging interest on loans and in the corres- 
ponding doctrine of usury. Church doctrine in the early 
Middle Ages condemned interest; regardless of the rate or the 
circumstances the exaction of interest was “usury” and was 
considered an unjust practice. his condemnation was not 
surprising in the light of prevailing economic conditions. 
Profitable investment of money in a modern sense was prac- 
tically nonexistent and loans were generally made to persons 
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who needed the money because of some exigency. Charging 
interest was therefore seen as a nasty and uncharitable act. 
The usurer was taking advantage of a person in trouble. 

As commerce developed during the later Middle Ages, how- 
ever, the practice of borrowing money for profitable invest- 
ment spread. ‘The earlier social and economic basis for the 
condemnation of usury thus crumbled; the borrower raised 
money not because of personal difficulties but for economic 
gain. The lender naturally insisted on sharing in the gain, and 
the practice of levying interest developed inexorably. Cor- 
responding roughly with the change in practice there was a 
slow piecemeal change in values and religious doctrines.’ 
Step by step concessions were made. Concession: if a loss were 
suffered by the lender as a consequence of making the loan, he 
was justified in taking interest. Concession: when repayment 
was delayed, the lender had a right to compensate himself for 
the inconvenience caused by exacting a penalty in the nature 
of interest; gradually the length of the period after which the 
“penalty” could be exacted was shortened until, later, it prac- 
tically disappeared altogether. Concession (a most significant 
one): if the lender lost the chance of gain because of his loan, 
charging interest was justified. Concession: if the lender 
undertook any risk, interest was justified as a reward for this 
risk. Thus, bit by bit, over the centuries, an unquestioned 
value, the attitude toward interest, reversed itself. 

‘The incomparably more rapid social transformation being 
brought about in this era by economic development may be 
illustrated by the alterations in African practices and doctrines 
concerning land tenure. 

Land has been essentially a corporate possession in African 
societies, belonging to family, lineage, or village groups. The 
community rather than the individual has had the basic 
rights over the land, which was apportioned by the chief or 
other proper community authorities. In the more settled com- 
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munities, families or individuals have generally had perma- 
nent (though qualified) rights to this land so long as it was 
worked to satisfy their needs. When they stopped using the 
land, it reverted to the community and could be redistributed 
to others who needed it. This communal or co-operative sys- 
tem of landholding harmonized with the economic situation; 
pastoral activities and rotational cultivation (in which a patch 
of land is cleared, the land is farmed for a few years, and then 
is ‘‘bush”’ fallowed for a number of years while the cultivator 
goes on to another piece of land) have both been carried out 
in a communal or co-operative manner. 

Although the traditional system of landholding is of central 
importance in most African cultures, the system is chang- 
ing with incredible rapidity under the impact of economic 
opportunity and necessity. “In almost every area in which 
subsistence cultivation has given place to the cultivation of 
marketable crops there can now be found instances of the 
commercialization of land rights,’ Lord Hailey said in 1956. 
“Hitherto the modifications made in traditional procedure 
have followed, as it were automatically, on changes in eco- 
nomic circumstances, but it is probable that the process will 
now be definitely stimulated by measures taken to implement 
official policy.”*1 As one surveys changes in land tenure 
throughout Africa, a correlation becomes evident between 
the degree of economic development and the degree of de- 
parture from traditional landholding patterns. In some parts 
of Ghana, e.g., in those in which cocoa proved to be a most 
lucrative crop, commercialization of land proceeded so rapidly 
that it was already said in 1931 that the traditional landhold- 
ing system was virtually destroyed.” 

Several major steps can be delineated, as I see it, in the 
development of practices regarding alienation of land.” 

First, there is minor modification of the traditional land- 

11. Lord Hailey, An African Survey (London, 1957), p. 803. 

12. [bid., p. 793. 
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holding pattern in order to accommodate capitalistic eco- 
nomic drives. ‘Traditional corporate ownership still prevails, 
but the rules are stretched here and there. For example, where 
tobacco growing has proved profitable in Nyasaland, some 
African tobacco growers have enlarged their landholdings by 
applying in the traditional manner to the chiefs. While these 
tobacco growers have not claimed the right to dispose of the 
additional land, they have nevertheless resisted, sometimes 
successfully, a few attempts by the chiefs to reallot this land 
to fellow tribesmen who needed it. This resistance illustrates, 
incidentally, a common pattern of change: formal recognition 
of old laws or customs accompanied by disregard of them in 
practice. 

The next stage is quasi-purchase of land, by which is meant 
land acquisition in a way that approximates individual pur- 
chase, though it is not legally recognized as such. Permanent 
transfers which in practice amount to sales have become com- 
mon in Kano Province of Nigeria, e.g., although they are not 
legally recognized in that the Emir and his Council insist 
that land cannot be sold. This kind of permanent transfer has 
become increasingly common in many parts of Africa. In these 
cases, a high degree of individual control over the land usu- 
ally develops although community controls are not completely 
absent. Quasi-purchase also occurs through modifications in 
various traditional practices, such as pledging of land. In 
pledging, money is advanced to the holder of land who in 
return transfers the right to use the land to the lender until 
the loan is repaid. The practice of pledging admits of many 
variations, but many types of pledge “now closely approach 
the English concept of mortgage, though in a much simpler 
form.”14 Pledging is often done on such terms now that re- 
demption of the land by the “borrower” is quite difficult, and 

14. Peter C. Lloyd, Yoruba Land Law (published for the Nigerian Institute 
of Social and Economic Research by the Oxford University Press: London, 


1962), p. 309. There is much interesting material on pawning as well as 
pledging in chap. x of this definitive study of Yoruba landholding practices. 
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the transaction is practically equivalent to sale of the pledged 
land. 

The third stage may be called impeded purchase. Legal 
purchase of land for economic uses occurs, but it is hampered 
by customs or by laws derived from these customs which re- 
strict the terms of the transaction. ‘Thus the kind of pur- 
chaser may be circumscribed. Among the Kamba of Kenya, 
e.g., the holder of land may have a full right to sell, but only 
to a member of his tribe. In some areas there is greater lati- 
tude; any African purchaser is acceptable; only non-African 
purchasers are proscribed. The conditions under which sales 
are made may also be restricted. Sales of land are considered 
permissible among some Kikuyus, for example, but only with 
the consent of all members of the community. ‘The nature of 
the restrictions varies greatly from area to area. 

Finally, there is free purchase of land. Even within this 
category, there are various shadings of control, and traditional 
carryovers involving some restrictions on the use and disposal 
of land are common. This stage has been reached in many 
places in Africa, particularly in the cities. 

‘Transformations from traditional to capitalistic ways are 
also taking place in other landholding practices. In the renting 
or leasing of land, e.g., the traditional ceremonial offering to 
the holder of permanent rights is being replaced by modern 
monetary rent. Many other changes of this nature are occur- 
ring, but there is insufficient space to describe them. 

These changes in landholding practices are of fundamental 
importance, for the land has had deep emotional meaning for 
Africans. It has not only been the chief source of livelihood; 
it has also been interwoven into social and religious beliefs 
and practices. It has often been at the very center of the soci- 
ety, and Africans have been extremely sensitive about any 
attempts to change their relationship with their land. As Lord 
Hailey has said, speaking of land policy in Africa: “There is 
certainly no one feature of Colonial policy which has had an 
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equal influence in determining the character of the relations 
between the indigenous people and a Colonial Administra- 
tion.’’!® The fiercest resistance to colonial rule often arose 
in response to land policies. 

Thus, just as the fact that money could be increasingly used 
as a means of earning more money led to the breakdown of 
the medieval values and practices regarding the collection of 
interest, similarly, the fact that land has become an increas- 
ingly important means of earning money has led to the break- 
down of the traditional values and practices concerning land. 
While the former transformation took centuries, however, the 
latter—which involves a profound and fundamental altera- 
tion in the entire society—is taking only decades. Modern 
economic development causes swift and fundamental social 
change. 


III. Preconditions of Economic Development 


It is widely suggested that economic development must also 
be preceded by basic social change. Current thinking about 
preconditions of economic development has been powerfully 
influenced by W. W. Rostow’s popular book on stages of eco- 
nomic growth.'® In order to achieve a self-sustaining process 
of economic development, according to Rostow’s thesis, a 
nation must first go through a period of “slow moving 
changes” during which it painfully creates the preconditions 
for economic growth. A profound political, social and tech- 
nological transformation must be wrought before the society 
can respond to economic stimuli in a positive, self-reinforcing 
way. The society must develop men who are capable of manip- 
ulating and applying modern science; it must develop imagi- 
native, daring, and efficient entrepreneurs; a class of people 

15. Hailey, op. cit., p. 686. The discussion of land tenure in the essay relies 


heavily on this basic work. 
16. W. W. Rostow, The Stages of Economic Growth (Cambridge, 1960) . 
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must emerge who are willing to entrust money to the en- 
trepreneurs; roads, harbors, supplies of electricity and many 
other forms of overhead capital must be created; a new elite 
which regards modernization as desirable and possible must 
come into power; the horizon of expectations must rise; 
proper political conditions must be created, and many other 
changes must occur. 

The achievement of the preconditions is a slow process. 
Their attainment, says a United States Senate study on eco- 
nomic growth, “requires the passage of time; time for the 
social structure to be altered; time for new political attitudes 
and institutions to be created and consolidated; time for the 
creation of the skills and habits and institutions on which capi- 
tal formation depends. Above all, time must pass for new 
generations to succeed one another, each finding the environ- 
ment, techniques, and goals of modernization a bit more 
familiar and acceptable.’?* 

Rostow presents his preconditions thesis as a generalization 
valid for all types of societies, but in fact its applicability de- 
pends upon the orientation of investment in the “directly 
productive sector” of the economy. (“Directly productive” 
investments are the industrial, commercial and agricultural 
activities which, in a private-enterprise economy, are normally 
the sphere of business concerns. These are distinguished from 
the supporting “overhead capital’? investments—roads, port 
facilities, railroads, other public utilities—which in most of 
the world are generally provided by government.) If an under- 
developed country restricts itself to profit-seeking investment 
in the directly productive sphere, then it is true that the 
country cannot have a high rate of investment and thus a 
high rate of economic growth unless the preconditions exist. 

17. United States Senate, Committee on Foreign Relations, Economic Social 
and Political Change in Underdeveloped Countries and Its Implications for 
United States Policy, Study No. 12, prepared by the Center for International 


Studies, Massachusetts Institute of ‘Technology, 86th Congress, 22nd Session 
(1960), p. 21. 
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“There’s nothing so shy as a million dollars.’’ Without con- 
genial social, technological, and political conditions, profit is 
uncertain and therefore investment and economic growth are 
likely to be limited. 

However, the preconditions thesis need not be valid in 
economies where considerations of monetary profitability do 
not hold full sway over investment in the directly productive 
sector. A high rate of economically useful rather than pecuni- 
arily profitable investment in this sector and therefore in the 
economy as a whole need not await the prior creation of 
preconditions. ‘This point rests on the difference between 
the pecuniary profitability and the economic utility of invest- 
ment, which must be explained at some length. 

Investment in the directly productive sector need not yield 
a monetary profit, 1.e., a net return to business, in order to 
yield an economic profit, i.e., a net benefit to the economy. 
Investments generate many benefits for a less developed econ- 
omy that are not reflected in the monetary calculation of profit 
and loss, so that the economic utility of new investments often 
far exceeds pecuniary profitability. This is especially true 
since the less developed countries usually assign a high na- 
tional priority to economic development, and consequently 
prize, as necessary for development, social changes that would 
otherwise be considered disruptive. 

The divergencies between economic profitability and busi- 
ness profitability take many forms, a few of which will be 
illustrated here. 

1. Perhaps the most important example of this divergence 
occurs when enterprises are established that utilize productive 
resources that would otherwise be idle. This increases a coun- 
try’s production (real income) regardless of the monetary 
profitability of the undertaking. There is abundant oppor- 
tunity for such production in Nigeria; this will be discussed 
in Section IV. 

2. An immensely important economic benefit accruing 
from the development of new enterprises, and only partially 


IMPLICATIONS OF ECONOMIC DEVELOPMENT 67 


realized in the investor’s money return, is the labor skill 
thereby created. Experience is the best teacher. Labor be- 
comes skilled, disciplined, accustomed to the routine and 
regularity characteristic of modern productive processes, and 
responsible in handling expensive equipment to the degree 
that it learns these attributes through experience. Two of the 
largest indigenously owned enterprises in Nigeria—a tire re- 
treading firm and a business engaged in many activities, 
including contracting, furniture production, and road trans- 
port—hire, for the most part, unskilled and untrained labor. 
These enterprises nevertheless function successfully because 
their workers have acquired the requisite skills through on- 
the-job training and experience. Most countries undertake 
large expenditures for vocational and technical education; the 
same sort of social benefit is created by experience in produc- 
tive enterprises. 

Conversely, the absence of experience perpetuates the in- 
aptitude of labor. This in turn tarnishes profit prospects, and 
a vicious circle is completed because this prevents the estab- 
lishment of new, skill-creating enterprises. An investigation 
into hurricane lamp production in Nigeria by the United 
Africa Company illustrates the drag caused by lack of experi- 
ence. The assembly of hurricane lamps in Nigeria seemed 
promising; the market has been a substantial one, more than 
a million lamps being imported annually, and there were 
several other propitious conditions. The decision, however, 
was against assembly in Nigeria. The chief reason was lack of 
certain experience-created labor skills. “In the United King- 
dom factory skill based on years of experience is the key 
factor. . . .” Since Nigeria lacked industrial experience, the 
necessary skills could have been provided only by expensive 
expatriate personnel or by a long, costly on-the-job training 
program in Britain.1® 

3. Invaluable managerial and entrepreneurial skills are 


18. “Industrialization in West Africa,” Statistical and Economic Review 
(United Africa Company) , No. 23 (Sept., 1959), pp. 19-21. 
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also created primarily by experience. The road transport 
business in Nigeria provides a good illustration, Although a 
truck is a large, complex piece of equipment, the business is 
a relatively simple one and people with little prior knowledge 
of modern business practices have been able to enter success- 
fully. One of the important benefits created by entry of 
Nigerians into this business has been the development of a 
group of modern Nigerian entrepreneurs. A student of busi- 
ness enterprise in Nigeria found that these men have ventured 
further; the Nigerians associated with the beginnings of light 
industry are largely those who have been successful in road 
transport.'® 

4. Production in the directly productive sector also yields 
other economic returns not reflected in the monetary returns 
of the producing unit. ‘The establishment of new producing 
units encourages production of various intermediate goods 
and services. ‘The commencement of cigarette manufacturing 
in Nigeria, e.g., enlarged the market for tobacco and thereby 
induced an expansion in the production of that crop. Income 
generated by new enterprises expands the markets of existing 
firms and may make possible larger scale and more efficient 
techniques of production. By entering fields that have been 
monopolistically controlled, new undertakings may curtail 
monopolistic practices. 

Thus many benefits not reflected in profits are generated by 
investment in new enterprises. Conventional economic poli- 
cies grossly underrate the importance of divergencies between 
economic and pecuniary profitability. The fact that all econo- 
mists warmly support investments which meet the profita- 
bility criterion constitutes, it seems to me, implicit support 
for the position that benefits from the undertaking of new 
factories or other enterprises may far exceed the money profit. 

19. E. K. Hawkins, Road Transport in Nigeria (published for the Nigerian 


Institute of Social and Economic Research by Oxford University Press: 
London, 1958), p. 94. 
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If profit did represent all or almost all the net social gain 
from the establishment of an enterprise, then the gain would 
accrue in the first instance solely to the profit recipient; if he 
in turn transferred all his profits abroad, the nation presum- 
ably would not benefit at all. The vying for new enterprises 
by less developed countries, or for that matter by localities 
and depressed areas in prosperous nations, would then make 
little sense. But it is virtually universally agreed that seeking 
new enterprises does make sense, that new investments are 
(apart from the use of the profits) vitally important for de- 
veloping economies. Such accordance is really nothing less 
than agreement that the net economic benefits of investment 
beyond those represented by profit are substantial. 

If my argument is correct—that there are many economi- 
cally productive investment opportunities which are not 
monetarily profitable—then it follows that it is possible for 
a country to have a high rate of economically useful invest- 
ment in the directly productive sector without awaiting the 
prior creation of Rostow’s preconditions. While these con- 
ditions—the growth promoting attitudes, patterns of behavior, 
skills, and kinds of people—must already exist for large 
amounts of investment to be profitable, it is not necessary 
that they exist beforehand for large amounts of investment to 
be economically useful. As a matter of fact, one of the far- 
reaching benefits of investment is that it creates the so-called 
preconditions. Capital formation and the other conditions 
required for substantial economic growth are interrelated and 
mutually reinforcing. The accumulation of modern capital is 
probably the quickest and most efficacious way of developing 
the experience, the skill, the acclimatization to modern eco- 
nomic processes, and the other social conditions necessary for 
rapid economic growth. In other words, the preconditions 
of a high rate of investment are really coconditions, created 
by and simultaneously with the investment. 

I have argued that a high rate of economically productive 
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investment is possible without awaiting the prior establish- 
ment of preconditions—if a country discards the oversimpli- 
fied orthodoxy that equates private profitability and net 
economic usefulness. ‘This does not mean that a sustained high 
rate of investment is easy to achieve. There are many grave 
problems which it would be foolish to overlook or minimize. 
What it does mean is that the orientation needed for solving 
these problems should be broadened, that policies confined 
within the narrow bounds of the old comfortable orthodoxies 
are incapable of handling the vast problems of economic de- 
velopment. One way in which the broader outlook suggested 
here may be helpful is suggested in the following section. 


IV. Orientation for Economic Development 


A feeling that doctrinaire reliance on monetary profita- 
bility hinders development provides one foundation of the 
belief widely held in the poor countries that government must 
take an active part in the economy. People in these countries" 
usually favor a mixed economy. ‘They want the speedier de- 
velopment that appears to be associated with the more Com- 
munist-oriented countries along with the relatively greater 
freedom that appears to be associated with most of the more 
advanced capitalist countries, 

This best of both worlds combination may not be possible. 
There are reasons for believing that rapid economic develop- 
ment may require an authoritarian government. Mobilization 
of a nation’s will and energy, imposition of higher taxes, 
actions that interfere with old ways and with the privileges 
of powerful groups—all of these require a strong government. 

Still the possibility of a union of rapid development and a 
fair measure of political and civil freedom cannot be ruled 
out. This combination might be achieved, I believe, if the 
less developed economies were to undertake imaginative and 
strenuous efforts to make relatively full use of the under- 
utilized productive capacity with which they abound. 
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One is struck in most underdeveloped economies by the 
extent of the underutilized productive resources of all kinds. 
There is an abundance of labor seeking jobs. Rural labor is 
frequently underemployed or seasonally unemployed. Many 
laborers “do not work as many hours in the year as they could 
easily do.” In particular, there are “months of almost com- 
plete idleness experienced by many farmers during the dry 
season.”*° Underemployment and open unemployment also 
abound in the cities. When the manager of a tobacco factory 
in Nigeria, e.g., was asked whether he could expand his labor 
force without raising wages, he replied that “his only problem 
would be to control the mob of applicants.”?! Jobs are so 
precious that in West Africa, for example, a person who can 
control or influence the choice of an applicant can sell his 
influence for as much as a month’s wages. A widespread “‘con- 
fidence game” in the sale of nonexistent jobs has developed. 
This fraudulent practice has become so common that the 
government of Ghana has felt it necessary publicly to threaten 
" stern action against such swindlers. In Northern Nigeria, the 
government has appointed a committee to study the problem 
of corruption in the obtaining of employment and to advise 
on means to eliminate it.?? 

In some countries there are also vast areas of idle arable 
Jand. The leading agricultural economist in Nigeria estimates 
that more than half of Nigeria’s cultivable land is idle. This 
does not include the large areas in bush fallow, i.e., land 
which is part of the agricultural system but which is being 
left temporarily idle while it regains its fertility.2* There is 
also a great deal of only partially utilized capital. Most in- 
digenous enterprises are capable of sharply expanding their 
output, even doubling or tripling it, if they simply were to 
utilize their existing productive capacity to the full. It is quite 


20. G. Brian Stapleton, The Wealth of Nigeria (London, 1958), pp. 61, 101. 

21. P. T. Bauer, West African Trade (Cambridge, 1954), pp. 18-19. 

22. West Africa, June 23, 1962, pp. 673, 692. 

23. H. A. Oluwasanmi, “Agriculture in a Developing Economy: A Case 
Study in Nigerian Economic Development,” unpublished manuscript, pp. 112, 
116, 348. 
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ordinary for one to see the workers standing by idly in such 
enterprises simply because the firm has no orders for its out- 
put. 

A tremendous boost to the development effort would be 
provided if some way could be found of activating this idle 
productive capacity—particularly in the production of capital 
goods, or in the production of export products or import sub- 
stitutes, both of which would make more foreign exchange 
available for the purchase of capital goods. It seems to me that 
the chief reason for rapid economic growth in the Soviet 
Union, during its early plan years particularly, was not the 
efficacy of the planning, not the matching of input require- 
ments with input availabilities, but the creation of an eco- 
nomic environment in which all output was desired, in which 
production was limited only by the ability to produce eco- 
nomically useful goods and never by the narrowness of the 
market. There existed, in essence, a condition of virtually 
unlimited demand. Output from existing productive capacity 
was therefore at a maximum. A powerful impetus was also 
provided to the rapid enlargement of that capacity. 

The question that remains is whether the idle productive 
capacity can be set to work at economically useful activities 
without an excessive degree of regimentation. This question 
is related to Section III's discussion of the divergence between 
pecuniary and economic profitability. Although economically 
it would be immensely useful to set these underutilized pro- 
ductive factors to work, this will not happen without con- 
scious direction of some kind. The conditions in the less 
developed economies are such that use of these factors of 
production would not be monetarily profitable. 

Advanced economies have been confronted by a somewhat 
similar problem. Insufficient aggregate demand has depressed 
aggregate production by making it unprofitable. The accepted 
(“Keynesian’”’) policy calls for government actions to increase 
aggregate expenditure beyond the ‘“‘natural” level. Such poli- 
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cies are also helpful to some degree in the less developed 
economies. However, for reasons which cannot be gone into 
here, economists generally agree that Keynesian policies in 
these countries will still leave most of the underutilized pro- 
ductive capacity idle and that any substantial creation of 
ageregate demand will cause inflation. What is needed in the 
less developed economies, I believe, is demand creation for 
individual commodities comparable to Keynesian demand 
creation in the aggregate. Perhaps an effective approach, 
which I have suggested elsewhere,*4 may be the employment 
of what can be called “directed demand.” 

This approach calls for government to spend its own funds 
for (i.e., to direct government demand toward) particular 
commodities which have a net economic utility but which are 
nevertheless going unproduced because lack of “natural” de- 
mand makes their production unprofitable. The government 
would then sell these commodities at home or, in the case of 
export crops, abroad at a market clearing price, 1.e., at a price 
low enough to induce potential purchasers to buy what was 
produced. For example, in Nigeria, many furniture producers 
are using only a limited portion of their productive capacity. 
The government could induce a great expansion in produc- 
tion by offering a set price to these firms for standard quality 
wooden furniture of certain kinds. ‘This furniture could then 
be sold at market clearing prices to furnishers of homes and 
offices—who have been buying substantial quantities of im- 
ported furniture. ‘The country would therefore save precious 
foreign exchange which could be used to pay for capital goods 
and expert services sorely needed for development. Idle re- 
sources would have been used to produce useful goods. Na- 
tional production and therefore national income would in- 
crease. ‘he country would develop more rapidly. 

24. “Underutilized Resources, ‘Directed Demand,’ and Deficit Financing: 


Illustrated by Reference to Nigeria,” Quarterly Journal of Economics, LX XIII 
(Nov., 1959), 633-644. 
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The government would lose money on such a program, it 
is true. But the government outlays would flow into the na- 
tional economy, augmenting monetary national income. The 
government could therefore finance this program without 
resort to inflation by increasing taxes on the increased level of 
national income. Since production would increase, an ex- 
panded money supply would be needed, so only part of the 
government expenditures on directed demand would need to 
be financed by taxation. Despite the higher level of taxes, the 
population’s real and money income would be higher. 

There may be other ways. Whatever the method, it is my 
conviction that a good part of the solution to the problem of 
rapid economic development lies in finding some way to make 
full use of the productive capacity lying idle in underde- 
veloped countries. 

In summary, I have argued that economic development is 
desirable. I have maintained further that fortunately or un- 
fortunately the social consequences of economic development 
will be profound, but that the belief that substantial social 
preconditions are necessary for a high level of investment is 
based on an oversimplified view of what constitutes useful 
investment, a view inapplicable to underdeveloped econo- 
mies. I have therefore suggested that bolder policies are 
needed to meet the problems of development in poor coun- 
tries, particularly to make use of their idle productive capac- 
ity. Finally, I took the liberty of advancing a particular policy 
proposal of my own, directed demand, which I think might 
activate the idle capacity in the less developed countries and 
thereby invigorate their process of development. 


THE AFRICAN CONCEPTION OF 
THE RULE OF LAW 


Antony Allott 


I, there an ‘“‘African’”’ conception of the Rule of Law? Is 
there justification for departures by modern African govern- 
ments from the principles of the Rule of Law as generally 
accepted in Western countries? Can such justification be 
found, either in the institutions of law and government and 
the attitudes which inspire them, existing or formerly existing 
in traditional African societies, or in the special circumstances 
of contemporary Africa? These are some of the questions to 
which an answer will be sought in the present paper. It is 
hoped to discover how far the notions of the Rule of Law are 
rooted in the legal and governmental institutions of tradi- 
tional Africa; but, before this task can be carried out, some 
preliminary questions must be considered and certain pre- 
liminary definitions attempted. In particular one must ask: 
what is the content of the so-called Rule of Law; and what 
sorts of societies existed, and on what basis was their public 
life organized in traditional Africa? In answering the latter 
question, we shall, of course, have to define “Africa” for the 
purposes of the present inquiry. 

Once these preliminary questions have been cleared out of 
the way, an attempt will be made to examine: the concept of 
law in African societies; the relations of the executive to the 
law and to the people subject to the law; the notion of separa- 
tion of powers; the law-making and adjudicating powers in 
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African society; whether the concept of fundamental or in- 
alienable rights paramount to man-made laws is to be found 
in traditional Africa; and finally, how far these principles, 
attitudes, beliefs, and institutions (in so far as we have been 
able to isolate and describe them) are relevant or accepted in 
the contemporary government of African peoples. 


I. The Societies of Traditional Africa 


Although the practice of dividing Africa into Africa north 
and south of the Sahara, respectively, is now falling out of 
favor—in sympathy with the continental and Pan-African ap- 
proach to African problems—this division is both valid and 
convenient for the present inquiry. ‘The profound difference 
in religion and patterns of government between the Islamic 
North and the pagan South would of itself suffice to justify 
separate consideration of the two halves of the continent, but 
ethnic differences are also relevant here. Accordingly, this 
paper will be restricted to conditions existing in Negro or 
tropical Africa south of the Sahara. 

No one with the slightest acquaintance with traditional 
African systems of government would fall into the error of 
thinking that these systems were in any significant sense uni- 
form, either in their structure or their functions,! since such 
systems range all the way from the tiny units of the Bushmen 
or the pigmies of the Ituri Forest,” who doubtfully have any 
formalized system of government at all, to the larger kin-based 
groupings of, say, the Kikuyu® or the Nuer,* and to the still 

1. For a further consideration of African political systems and their classi- 
fication see M. Fortes and E. E. Evans-Pritchard, eds., African Political Systems 
(1940); I. Schapera, Government and Politics in Tribal Societies (1956); 
J. Middleton and D. Tait, eds., Tribes Without Rulers (1958); L. Mair, 
Primitive Government (1962). 

2. Described by C. Turnbull, The Forest People (1961) [Pigmies]; L. 
Marshall, ‘““Kung Bushman Bands,” Africa (1960), p. 325. 

g. See H. E. Lambert, Kikwyu Social and Political Institutions (1956). 


4. As described by E. E. Evans-Pritchard, The Nuer (1940), and P. P. 
Howell, A Manual of Nuer Law (1954). 
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larger and more complex governmental systems of, say, the 
Yoruba’ or the Ashanti.* Fortes and Evans-Pritchard’ put for- 
ward a triple classification of African societies into very small 
societies, larger kin-based acephalous societies, and centralized 
chiefly societies; but a crude division of this kind is (as the 
authors themselves would be the first to admit) no more than 
a temporary and provisional arrangement for purposes of 
description. In practice different African societies are located 
somewhere along the gamut or range of political organization, 
the polar elements of which might be represented by, say, the 
Bushmen at one end and the Ashanti or the Fulani-Hausa 
emirates of Northern Nigeria® at the other end. Even the 
major division into chiefless and chiefly societies, which has 
the attraction of simplicity, turns out in practice to oversim- 
plify the reality; the first obstacle in the way of such a division 
being the inability to define “chief” in any meaningful way. 
(A typical example of a society—or rather, a group of societies 
—which does not fit exactly into either category is that of the 
Ibo of Eastern Nigeria; the controversy over whether they 
have or lack chiefs is still a live one.®) 

In these circumstances one might well ask, what are the 
possibilities of any unified statement of the institutions and 
practices of African societies in the domain of the present 
study; is not every generalization automatically invalidated? 
While one would admit, in reply to this objection, that there 
are manifest dangers in generalization, yet there is still a dis- 
coverable substratum of common features—common at least 
to a particular type of African society, though in some in- 


5. See P. C. Lloyd, “The Traditional Political System of the Yoruba,’ 10 


S.W. Journal of Anthropology (1954), 366; and P. C. Lloyd, Yoruba Land Law 
(1954). 


6. Described by R. S. Rattray in his Ashanti Law and Constitution (1929) 
and elsewhere. 


7. In their introduction to African Political Systems. 

8. Cf. the description of the Hausa emirate of Zaria by M. G. Smith, in 
Government in Zazzau, 1800-1950 (1960). 

g. Cf. the report by G. I. Jones, Report on the Position, Status and Influ- 
ence of Chiefs and Natural Rulers of the Eastern Region of Nigeria (1957). 
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stances common to all—which can be revealed by analysis; 
and it is with this substratum that we shall be presently con- 
cerned.'® There are major divergences, though, especially in 
regard to the central question of the relationship between 
governor and governed, between (a) those societies where 
the governing authority is a kinsman of those who are gov- 
erned (or the majority of them), where the number of the 
governed is so small that all can collect together for intimate 
discussions of public problems, and where the structures of 
government are rudimentary in the extreme, and (b) those 
societies where the kinship factor is no longer significant, 
where the explanation of the nexus between ruler and ruled 
is to be sought in a form of social contract, in conquest or in 
divine authority rather than in ties of blood, where the size 
of the society is much greater and the members of it can no 
longer conveniently collect together, and where the structures 
of government are complex and diversified or specialized. 


II. The Meaning of “The Rule of Law” 


It will doubtless appear somewhat bold to hope to define, 
in a short section of this paper, a term or concept whose mean- 
ing has been the subject of so much dispute among jurists for 
so long; indeed, the cynical and the skeptical would say that 
such dispute is vain and that the term is empty, meaningless 
and undefinable. Whether the present author agrees with any 
one of these schools of thought will perhaps emerge in a 
moment. 

At the narrowest, the Rule of Law is taken to mean govern- 
ment by laws; it is thus placed in opposition, not only to 
government by men in the sense of government by the arbi- 
trary will of a despotic individual or group, but to govern- 
ment by hazard, by the supernatural, even perhaps govern- 

10. See also A. N. Allott, Essays in African Law, chap. ili, “The Unity of 


African Law,” for a further discussion of the extent to which African cus- 
tomary laws are fundamentally uniform. 
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ment by immemorial custom. As law implies regularity and 
predictability, it is the contrary of government by whim or 
chance. In so far as it implies rational rules, it is the contrary 
of government by the irrational; in so far as it implies govern- 
ment by man-made rules, it is the contrary of government by 
divine or preternatural authorities or forces. 

A second implication of the Rule of Law is commonly taken 
to be that no one is superior to the law, that the law applies 
to the ruler as well as (though not necessarily in exactly the 
same way as) to the ruled. 

A third implication is that the law is impartially and 
equally administered, and that institutions exist for insuring 
this (e.g., a judiciary independent of the executive). 

So much for the narrower, Diceyan, approach to the Rule 
of Law. Critics of it have pointed out, quite rightly, that on 
such a definition fascist dictatorships might be said to uphold 
the Rule of Law, since nothing is implied by this phrase as 
to the justice or morality of the content of the law. An en- 
larged definition of the Rule of Law, specifying an irreducible 
minimum of content, is thus put forward to meet this diffi- 
culty. The law must not only be equally applied; it must be 
just in itself and not infringe any of the prior fundamental 
rights of the citizens. Further attention is paid to the details of 
the administration of the law; the procedures of courts of 
justice, especially in criminal matters, must be fair and not 
prejudicial to any party, an accused must have the right to 
be represented by counsel, and so on. Not surprisingly this 
approach, with its emphasis on the procedural aspects of the 
Rule of Law, tends to find favor with the English common 
lawyer.11 


11. A continuing discussion of both the theoretical and practical aspects 
of the Rule of Law in the modern world will be found in the publications 
of the International Commission of Jurists. Among those which are directly 
relevant to the present discussion are: Report of the Proceedings of the 
African Conference on the Rule of Law, Lagos, Nigeria, January 3-7, 1961 
(1961); the Report of the Conclusions of the Delhi Congress, in Journal of 
I.C.J. (1959), No. 1; and a discussion of the Lagos Conference in Journal of the 
I.C.J. (1961), No. 1. 
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But what are these prior fundamental rights, and how may 
they be discovered or formulated? A glance at such diverse 
documents as the United States Constitution, the Universal 
Declaration of Human Rights, or sections 18-33 of the Nige- 
rian Constitution, will supply lists of rights which different 
legislators have taken to be fundamental and to be abridged 
with difficulty or not at all. In general terms such lists extend 
to such matters as rights of free speech, freedom of movement, 
the right to hold property, and so on. As such, these state- 
ments are unobjectionable, provided it is realized that they 
are not so much formulations of legal rules as the outline of 
a political program. Statements of ‘fundamental rights” may 
be considered to go beyond their proper sphere once they 
descend to details, e.g., prescribing that everyone has the right 
to primary education up to a certain age. 

How far it is possible to spell out similar principles in 
traditional African legal systems, and to what extent such 
principles have been expressly legislated into contemporary 
African constitutions, forms the major part of this inquiry. 


III. The Concept of Law in Traditional African Societies 


Before it is possible to discuss what the law is and how it 
functions in African societies, it is necessary to have some 
image in one’s mind of the sort of thing one is looking for, 
but this clarification is not necessarily to be sought by at- 
tempting to answer the unanswerable, but frequently posed, 
question, “What is law?’ It suffices if one has clearly in mind 
the kind of social manifestation in which one is interested, 
without committing oneself to any particular position in the 
unending verbal debate about law as such. 

Examination of any society of men (and such examination 
need not be restricted to those which we might describe as 


12. The Constitution of the Federation of Nigeria, Act No. 20 of 1963. 
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politically organized, and still less to anything which we label 
“state’”’) shows that the members generally have expectations 
as to how each and any member will behave in particular 
situations. The word “expectations,” as used here, cloaks an 
ambiguity: the members expect, both in the sense that they 
consider as probable and predictable and in the sense that 
they require, other members to behave in certain defined 
ways. Expectations as to behavior, in other words, are both 
predictive and normative. 

Many of these expectations will be institutionalized and 
will be supported by social pressures to conform to them, and 
machinery or processes may exist for dealing with any devia- 
tion from them, or with any dispute to which such a deviation 
may give rise. But apart from the law as command or pro- 
hibition, we also have the law as facilitating or regulating the 
creation of social relationships, as giving efficacy to rearrange- 
ments of those relationships; and facultative rules or institu- 
tions also figure in the legal arrangements which we must 
investigate.1% 

It is therefore proposed to scrutinize African traditional 
societies with a view to discovering: (2) how far there are in- 
stitutionalized expectations as to how a member of the society 
will or should behave in a given situation; (77) how far such 
expectations are supported by social pressures to conform to 
them and to deal with any deviation from them; (772) what 
institutionalized facilities there are for the creation of inter- 
personal relationships having specified consequences which 
are recognized and given social efficacy, with the corollary 
that certain other specified consequences will attach to the 
failure to make use of such facilities at appropriate opportuni- 
ties; (iv) what sort of machinery there is for the formulation 
of rules specifying such expectations, facilities, and conse- 
quences (legislation; judicial decisions; custom); (v) whether 


13. See the helpful analysis by H. L. A. Hart in The Concept of Law 
(1961), chap. iii. 
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there are approved processes for dealing with deviations from 
such expectations, or for specifying in particular instances the 
consequences of failure to use the appropriate facilities under 
(ti7) (self-help; arbitral and conciliation machinery; adjudica- 
tion). 

As space does not allow a full treatment of these points, it 
can be briefly remarked that all African societies have institu- 
tionalized expectations about social behavior; that such ex- 
pectations are supported by social pressures, though the 
nature and effectiveness of the pressures vary; that every 
African society has institutionalized facilities for such acts as 
marriage or the distribution of a dead man’s estate; but that 
there 1s greater divergence once one comes to items (iv) and 
(v) in our catalogue. 

In the very small society (e.g., Bushmen), there appears to 
be no overt machinery for the formulation of normative rules 
of behavior; there is no legislature and no judiciary. In so far 
as there are expectations about behavior, these derive from 
custom, supernatural beliefs, or ad hoc agreement, promise, 
or threat. In the larger acephalous society (e.g., the Kikuyu), 
legislation exists but is of minor importance; while adjudica- 
tion is found, specialization of function is at a relatively rudi- 
mentary stage: there are experts in adjudication rather than 
judges. Most of the normative rules of behavior still derive 
from custom and belief. In the chiefly society (e.g., the 
Ashanti), there is usually formal machinery by which laws 
can be made, though these must supplement, rather than re- 
place, the bulk of the laws of customary origin. Equally there 
is specialization of function in regard to adjudication, indeed, 
the judge’s function, apart from settling the case before him, 
is often jus dicere, to state or restate the law for public in- 
struction." 

There is equal variation with regard to the processes for 


14. Cf. I. Schapera, ““The Sources of Law in Tswana Tribal Courts: Legisla- 
tion and Precedent,” Jour. of African Law, 1 (1957), 150 ff., esp. at p. 161. 
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dealing with deviations or disputes; in the relatively unorgan- 
ized society of the Nuer type,!® the predominant modes of 
settling disputes are by self-help or by negotiation rather than 
by impartial adjudication. No central authority with power 
to enforce decisions may exist. But this assessment, though 
true of intergroup relations (where such groups are based on 
kinship, locality, or a mixture of the two), is rather mislead- 
ing as far as intragroup relations are concerned. Where a 
deviation occurs affecting relations within, for instance, a 
lineage (where a society is organized on the lineage principle), 
then there may well be some person or body of persons havy- 
ing authority within such lineage and able to exert his author- 
ity to compel or persuade the recalcitrant to conform or make 
amends. (This question of authority and its consequences, 
both within and outside the kinship group, is discussed be- 
low in greater detail in the context of the relationship be- 
tween the executive and the law.1°) 

If one may generalize at this point, we find, as societies 
advance up the scale of complexity and size, that the ma- 
chinery for the forcible correction of deviations from norma- 
tive rules of behavior, or for imposing a solution of a dispute 
on the parties, becomes more effective and more readily em- 
ployed. At the less advanced stage litigation is characteristi- 
cally mediation, conciliation, arbitration, but at the more 
advanced stage adjudication. Courts in the more advanced 
societies can compel the attendance of parties and witnesses, 
punish crimes, and insure the execution of their sentences or 
orders. Despite this, we find many relics, even in the most 
advanced societies, of the arbitral approach to the settlement 
of disputes, and it remains a most important feature of the 
legal systems. ‘This approach may express itself in two ways, 
either through the perpetuation of facilities for extrajudicial 
arbitration, or through the insinuation of an arbitral element 


15. Cf. Howell, op. cit., esp. at pp. 22 et seq. 
16. In section IV below. 
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into the process of adjudication.!7 Because of the emphasis in 
some societies upon the necessity of persuading litigants to 
accept a judgment, and on the use of common sense and 
equity rather than strict legal rule to arrive at a decision, 
there have not been wanting those who have argued that law 
in any strict sense is entirely absent from such societies;!* but 
this is, it is submitted, an exaggerated view, and even such 
societies have the features we have listed above under head- 
ings (7) to (v), which is all that we are concerned with now. 

So much for the question of whether law, in any sense of 
the term, exists in African societies; but how is such law 
viewed? Is it considered the product of man’s labors, or of 
something outside him? Is there any limit to what may be 
legislated in societies in which the possibility of conscious law- 
making exists? 

In every African society the emphasis is on custom, moral- 
ity, and religion as the sources of their laws; the rules of law 
exist because they have so existed from time immemorial and 
derive from the practice of the ancestors, or because they 
enshrine principles of universal morality prescribing how 
man ought to behave toward man, or because God has or- 
dained them, or because they correspond to fundamental 
beliefs and taboos regarding the supernatural. In all chiefly 
societies, and in some of those without chiefs, a legislative 
power exists, but such power ought to be exercised within 
the limits of what is right and reasonable and fits in with the 
religious and moral system of the people. A powerful sanction 
insuring that legislation would conform in this way was 
present in most societies, inasmuch as a chief or ruling clique 
could not promulgate a new edict without the concurrence 
of the people or their representatives, who would surely ob- 
ject if their fundamental beliefs and expectations were in- 


17. Cf. M. Gluckman, The Judicial Process among the Barotse of Northern 
Rhodesia (1955), passim. 
18. E.g., M. J. Field in Akim-Kotoku (1948). 
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fringed. (This is further discussed and illustrated below, 
where the legislature and the law are examined.) 

Much of the law-making in an African society is not by 
legislation in the formal sense, but rather through the process 
of dispute-settling and as a by-product of it. Every successful 
arbitration or conciliation tends to set a standard by which 
future relations will be regulated, while the judge in his ad- 
judication has the scope and the power to develop new laws 
for new needs or to meet new problems. In both kinds of 
process the voice of the people may be heard; thus in many 
African societies the people generally have the right to attend, 
and if necessary participate in, a public adjudication. If a 
judge should put forward a rule which did not meet with 
public favor, the public would thus have an opportunity to 
Say so. 


IV. The Executive and the Law 


What is the nature of the relation between the supreme 
administering authority and the law? ‘To what extent do the 
people have a say in the processes of government and in the 
administration of the law? How far is there differentiation of 
functions and separation of powers in African society? 

It may be convenient to start with the last question. It is 
generally accepted that neither the practice nor the doctrine 
of separation of powers finds any place in traditional African 
societies. Commonly an administering authority will tend to 
be the supreme executive, judge, law-giver, war-leader, and 
perhaps priest. All decisions will be made in his name, and 
he will be the final court of appeal in judicial as well as in 
administrative matters. This is as true of the head of the 
family group or local headman as it is of a paramount chief. 
The notion that a ruler should voluntarily abstain from rul- 
ing in some sphere would strike the traditional authorities 
as absurd. So much for the theory; but in practice, especially 
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in the more complex societies, a good deal of specialization 
existed. For example, there might be a class of “professional” 
judges or legal experts; despite the fact that they would give 
their judgments in the name of the ruler whom they repre- 
sented, customary law might deprecate too direct an inter- 
vention in proceedings by the ruler himself. Thus Rattray 
reports for old Ashanti that: 


In court, his [the Chief's] role was and is that of a judge who 
sits and permits others to do most of the talking, he himself only 
interfering at times to correct some irregularity or to guide the 
case. An Ohene okyeame, i.e., a Chief who takes upon himself the 
duties of his Okyeame (Spokesman and prosecutor), was and is 
a term of opprobrium all over Ashanti.19 


Despite the theoretical concentration of power in the hands 
of a single ruler in the chiefly societies, in practice the tribal 
constitution was usually an intricate structure incorporating 
highly effective checks and balances on his power. These 
checks and balances consisted in (2) the limiting effect of the 
tribal constitution and legal system, to which the ruler was 
subject as much as anyone (even if in a personally privileged 
position), (72) the decentralization and distribution of power 
among many subordinate authorities, and (277) the inherent 
power of the people to control the actions of their ruler. 

The first point cannot be better illustrated than by a fur- 
ther citation from Rattray, who says: 


In spite of the reverence and religious awe in which his [the 
Chief’s] person was held, his subjects had nevertheless very dis- 
tinct ideas as to the manner in which he should exercise his 
authority. .. . A Chief's duties and limitations are strictly defined 
by a whole series of instructions (which are publicly recited be- 
fore him on the occasion of his enstoolment). 

... To all outward appearance and to superficial observers, 
who included the populace, the Chief was an autocrat. In reality 
every move and command which appeared to emanate from his 
mouth had been discussed in private and been previously agreed 
upon by his councillors, to whom everyone in the tribe had 


19. Ashanti Law and Constitution, p. 81. 
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access and to whom popular opinion of any subject was thus 
known. Such, at any rate, was the ideal; serious departure 
from this custom would eventually lead to destoolment. Although 
nominally the Ashanti Constitution was intended to appear to 
be autocratic, in correct practice it was democratic to a degree.?° 

Again, in connection with our second point, a paramount 
chief might appear to be in an autocratic position as the 
supreme fount of authority; in practice, in states organized 
upon the hierarchical system, much of his authority was dele- 
gated to, or limited by that of, his subordinates. 

And lastly, the people in most places retained a right of 
control over their rulers. In some societies (such as that of the 
Ashanti), this right was a direct one, sanctioned by the power 
of the people to depose a ruler who behaved unconstitution- 
ally or ill-advisedly. Elsewhere popular pressure might be 
exerted through the councilors of the ruler; if the ruler mis- 
used his position, he might be deposed by them or, as in the 
Yoruba system, the chiefs who were the oba’s (king’s) coun- 
cilors could “ask him to die.”?! Where the constitution did 
not even provide a remedy of this sort, the people might “‘vote 
with their feet’’ by seceding or by rebelling.” 

We may express the point which has just been made thus: 
if we look for separation of powers in the modern European 
sense, we shall find none of it in traditional African societies; 
but if we are willing to accept that there are other ways by 
which power may be fragmented, distributed and balanced, 
then this is typical of African society. The separation of 
powers is horizontal, i.e., by rank, rather than vertical, i.e., 
~ by function. 

It is the same with the question of the participation of the 
people in the process of government. The notion of a “legis- 
lature” as a distinct constitutional entity, whose members are 
chosen by and are representative of the voters, and which is 

20. Ibid., 81-83; see also pp. 405-408. 


21. Cf. Lioyd, Yoruba Land Law, p. 46. 
22. Cf. H. Ashton, The Basuto (1952), p. 217. 
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answerable to the electorate, does not usually exist in African 
societies. ‘The discussions, for instance, on delegated legisla- 
tion, which occupy such an important place in the proceed- 
ings of the Delhi congress of the International Commission of 
Jurists,** are utterly irrelevant to traditional African govern- 
ments. Nor need importance be attached to “elected” govern- 
ment, provided government is “responsible” in the sense that 
it is subject to the assent and control of the people governed. 

In some societies (e.g., the Basuto** or the Tswana?°) there 
was direct participation by every adult male in the process of 
law-making through annual assemblies of the people, where 
all could participate and accept, or in theory reject, projects 
of laws submitted by the ruler. Elsewhere such direct democ- 
racy is absent, except in some of the smaller kin-based so- 
cieties.2° In its place there is a reliance on the notions of 
conciliar and representative government. Every ruler is ad- 
vised by a council, and cannot act on his own initiative; the 
members of the council are usually representative of different 
sections of the community, though they hold their office by 
descent and not necessarily by popular election. Decisions 
can be communicated downwards through the chain of repre- 
sentation; complaints and proposals can similarly be com- 
municated upwards. The result, especially where popular 
control is reinforced by a power to depose an unpopular ruler 
or councilor, is effectively ‘““democratic.” 

One may put it this way: the right to rule is often seen as 
flowing from and expressing the will of the people. The per- 
son or group which exercises this right may be designated by 
the people in some societies, or may occupy this position by 
divine right, inheritance, or appointment from above in other 
societies. But close analysis generally shows that it is only the 

23. Supra, n. 11. 

24. Cf. Ashton, op. cit., pp. 215 et seq. 

25. I. Schapera, Handbook of Tswana Law and Custom (2nd ed., 1955), at 


pp. 80 et seq. . 
26. E.g., the Kikuyu. 
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title to authority which derives from position; the authority 

itself derives from an express or implied mandate or “‘social 
contract” with the subjects. A family or lineage head in West 
Africa may be chosen by the family and thereafter exercise 
authority within the family, but it is the family’s authority 
that is exercised.?" 


V. The Legislative Power and the Law 


Sufficient has already been said to indicate that there is 
little use in looking for distinct legislatures in ‘African society. 
This does not mean that there are not legislative councils or 
meetings, or, failing these, legislative procedures. In many of 
the chiefly societies, the chief had the power to promulgate 
new edicts in and through his council, and such matters would 
usually be thoroughly discussed first by the councilors before 
they would go forth as the command of the chief. The de- 
cisions of such councils or meetings were often subject to 
popular approval in one form or another, at least in a nega- 
tive sense. But even though legislation was to a certain 
extent controlled by the people, it would be wrong to think 
that all the people, equally and without discrimination on 
the basis of sex, race, age, social position, etc., participated 
in the process of government and law-making. Nothing 
could be farther from the truth. The principle of “one 
man one vote’’ is in this sense entirely foreign to Africa; 

and the typical African arrangement would be a differen- 
tial or qualitative franchise, for African society is character- 
“ized by the existence of differential statuses—of rank (as 
‘between chief, councilor, freeman, slave); of sex (as between 
males and females); of seniority (as between elders, family 
heads, married men, minors); of ethnic origin (as between 
native-born citizens, strangers, servile substrata); even, in 
some areas, of wealth. A man’s opinion was esteemed more 


27. Cf. Lloyd, Yoruba Land Law, p. 83. 
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highly, and he would be permitted to express it more freely, 
if he came from one of the upper categories rather than from 
one of the lower. Women were almost entirely excluded from 
the governmental system. In many areas it was the family or 
household heads, rather than the individuals as such, who 
constituted the free “electorate.” 

On the other hand, many African societies adhere to the 
principle of ‘‘to every man a voice.” It is characteristic that 
persons, especially those who might be prejudicially affected 
by a possible act or decision, should have the opportunity of 
speaking out on the matter. The emphasis on conciliatory 
and arbitral modes of settling disputes is a good illustration 
of this attitude; let the parties each put his case, and let the 
talk go on till everyone feels that every conceivable argument 
has been put, till a consensus of opinion can emerge. 

The same principle is also enshrined in the common Afri- 
can emphasis on the necessity of unanimity in decision-mak- 
ing. The whole concept of majority decision, so much es- 
teemed by the West as the embodiment of the democratic 
principle, would appear grossly tyrannical in many traditional 
African societies, even at the present day. If there is opposi- 
tion, then the remedy is not to outvote it, but to persuade it. 

It may be helpful if one or two instances of the legislative 
process in action are given here: 

Among the Kikuyu and Meru as described by Lambert:** 


Legislation is a function of the senior lodge or the senior rank 
of the elders’ lodge. [The Kikuyu are acephalous, and rule is by 
“elders” of a certain grade or generation.] . . . Theoretically the 
members of the senior lodge or rank who are also members of 
the ruling age or generation are the legislative body as long as 
their age or generation is in power. But in practice the lodge 
does not allow this splitting of itself into two functionally dis- 
tinct divisions. Athamaki or agambi [prominent or leading coun- 
cilors] of the ruling generation (real or artificial) may proclaim 
the law but they will rarely have been solely responsible for the 
passing of it... . A law passed and promulgated by the ruling 
grade alone would have the force of law during its rule, but not 


28. Op. cit., p. 131. 
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a moment longer. There would probably be a deliberate repeal 
of it in fact when the following grade assumed the right to 
govern at the next ntuiko [handing over of power to the next 
generation]. 

Laws and specific orders are usually proclaimed at public meet- 
ings by athamaki or agambi of the ruling generation or set sup- 
ported by those of the other alternation. [Especially is there 
revision and restatement of the laws at the coming in of a new 
generation]. . . . The sanctions in support of these laws are 
largely of a supernatural nature.?9 


Legislation in Meru®*® is by the appropriate njurz or elders’ 
council of the area. The whole tribe might be represented by 
a nkireba or select committee of elders representative of all 
the constituent areas. There are, both in Kikuyu and Meru, 
limits on the legislative power: thus some areas hold that 
purely domestic matters, e.g., regulation of “‘bride-price,” are 
outside the competence of the legislative authorities.*1 

And for the Basuto (who have a strong centralized chief- 
taincy), Ashton reports that in the old days: 


The chief may decide all minor matters on his own responsi- 
bility, with or against the advice of his councillors, but all mat- 
ters of importance should first be discussed with the people at a 
public meeting (pitso), to which all adult males are summoned. 
. . . Pitsos were frequently called by Moshesh and other chiefs 
[in the nineteenth century]. . . . Discussion, according to con- 
temporary observers, was keen, great freedom of speech was al- 
lowed, and great weight attached to the opinion and attitude of 
the people.*? 


The chief could not afford to disregard the advice or wishes 
of the people: morena ke morena ka batho (‘‘the chief is the 
chief by the people’). 

On the other side of Africa, in the old kingdom of Ashanti 
as reported by Rattray, the position was similar: 


To all outward appearances and to the superficial observer, 
the fiction indeed was often encouraged that he [the chief] was a 
despot and an autocrat. In reality, every move, every command 


29. Ibid., pp. 136-138. 
30. Ibid., pp. 139-140. 
31. Ibid., pp. 140 et seq. 
32. Op. cit., pp. 215-217. 
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which appeared to emanate from his mouth, had been dis- 
cussed and agreed upon in private by every councillor who had a 
say in the affairs of State. These councillors, in turn, would also 
have taken care to sound their subjects right down to the Asafo. 
Nominally autocratic, the Akan constitution was in practice 
democratic to a degree. . 

We pride ourselves, I believe, on being a democratic people 
and flatter ourselves that our institutions are of a like nature. 
An Ashanti who was familiar with his own and our Constitution 
would deny absolutely our right to apply this term either to 
ourselves or to our Constitution. To him a democracy implies 
that the affairs of the Tribe (State) must rest, not in the keeping 
of the few, but in the hands of the many. ... ‘To him the State 
is literally a Res Publica; it is everyone’s business.** 


VI. Adjudication and the Law 


Several distinct types of process are found in African so- 
cieties by which disputes may be settled, deviations from the 
norm remedied, or justice obtained. Some of these processes 
are extrajudicial, e.g., self-help; but this does not mean that 
they are extralegal, as commonly the permissible limits of 
such remedial action are set by law. Apart from these, we may 
find, in the tribes lacking a central authority, that most dis- 
putes are settled by negotiation before competent arbitrators, 
though there may also be some offenses so shocking that the 
community itself reacts in order to suppress them; among 
procedures for dealing with these is the Kikuyu king’ole.34 
It would be quite erroneous to call this sort of procedure 
“lynch law,’’*° since it is not lawless and in despite of the law, 
but in fulfilment of it, and carries with it the social approval 
both of the people at large and of those in charge of its gov- 
ernment. 

‘The emphasis on arbitration and judgments by consent has 
already been referred to. Such emphasis becomes of less im- 

33. Op. cit., p. 406. 


34. Lambert, op. cit., p. 7 
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35: As it is described by G. Lindblom in his The Akamba (1920), at pp. 
176 et seq. 


AFRICAN CONCEPTION OF THE RULE OF LAW 93 


portance once there is a strong political authority able to en- 
force its decisions. In such societies the judicial process be- 
comes of relatively more importance than the arbitral, though 
many cases which come before a court may have been the 
previous subject of negotiations outside the court, and a court 
may use its influence to promote a reconciliation between the 
parties. 

The importance attached today to the procedural aspects 
of the Rule of Law means that there are many possible con- 
traventions of the Rule of Law that might occur in this field. 
Indeed, once traditional African societies were incorporated 
in the colonial system, pressure was exerted at this point (by 
review of the functioning of the indigenous tribunals) to in- 
sure a more just content and application of the customary 
law. 

The first point which may be picked out for special exami- 
nation is that mentioned in the report of the conclusions of 
the Delhi conference on the Rule of Law: 


It is always important that the definition and interpretation of 
the law should be as certain as possible, and this is of particular 
importance in the case of the criminal law, where the citizen’s 
life or liberty may be at stake. Certainty cannot exist in the 
criminal law where the law, or the penalty for its breach, is 
retrospective.%6 


How far was or is African customary law, especially the crimi- 
nal law, certain in its definition or interpretation? 

In some societies offenses and their penalties are stated with 
great particularity; e.g., so many goats for one sort of wound- 
ing, another figure for a different sort.37 In other societies, 
especially those which had fallen under a tyranny (as with 
nineteenth-century Buganda** or the Zulu®® under Chaka), 


36. Supra, n. 11. 
37. Cf. Lambert, op. cit., p. 119; Howell, op. cit., pp. 669-670; Lindblom, 
op. cit., p. 156. 
38. Described in E. S. Haydon, Law and Justice in Buganda (1960), at 
. 4-5. 
es For an account of the Zulu system, see M. Gluckman, “The Kingdom 
of the Zulu of South Africa,” in African Political Systems, op. cit. 
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the criminal law was completely unpredictable and repre- 
sented little more than the whim of the ruler. 

It is a fair comment to say that in general the rules of cus- 
tomary law were less precisely formulated than they are in 
modern Western systems. But to admit this is by no means to 
admit that there were no rules at all. 

There is another aspect of criminal trials brought out in 
the Delhi Conclusions: “The application of the Rule of Law 
involves an acceptance of the principle that an accused person 
is assumed to be innocent until he has been proved to be 
guilty.’*° How far does African customary law recognize any 
presumption of innocence? This is a difficult question to 
answer. Speaking generally, one might say that the principle 
is qualified in African practice by the common assumption 
that if an incriminating circumstance appears to attach to a 
particular individual, this creates a presumption which it will 
be up to him to displace. Sometimes such an incriminating 
circumstance is one which would be recognized as such by 
Europeans as well: if a man is seen leaving a married woman’s 
quarters in a furtive manner, this may give rise to a pre- 
sumption that he has been misconducting himself with her. 
But at other times the so-called incriminating circumstance, 
or the method of determining that it is incriminating, is un- 
intelligible and unacceptable to the Western mind. Thus 
certain harmful occurrences may be laid at the door of some- 
one who is believed to have procured them by malevolent 
witchcraft: it may be up to him to disprove that he is respon- 
sible. Or resort may be had to divination in order to deter- 
mine who is responsible for harm; such a procedure cannot 
be called a fair trial in any sense of the term, even though 
the supernatural forces to which appeal is made may well be 
neutral as between the contestants or different suspects. But 
one could argue that the fundamental principle or presump- 
tion of innocence remains; all that is different are the theories 


40. Supra, n. 11. 
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of causation of harm, or the methods of determining guilt. 
(And is there such a profound difference, if one views the 
matter in the context of the belief-systems of the two peoples 
concerned, between the appeal to a diviner in an African 
society, and the calling in of, say, a court medical expert in 
the English system?) 

It is interesting to note that the Delhi Conclusions went on 
to qualify the presumption of innocence: “An acceptance of 
this general principle is not inconsistent with provisions of 
law which, in particular cases, shift the burden of proof once 
certain facts creating a contrary presumption have been estab- 
lished.”’*1 The remarks made above about the African attitude 
to such a presumption could well be brought within the terms 
of this proviso. 

The formula, “a man is presumed innocent until he is 
proved guilty,” does not always exactly fit the spirit and pro- 
cedures of African customary law for another reason: this 
reason lies in the use of the term “guilty.’’ African legal pro- 
cedure may be concerned with establishing responsibility for 
a wrong—who is answerable for this harm?—rather than in 
measuring the guilt of an accused. Causation and not blame- 
worthiness is often the important point. Did this man cause 
this harm? If so, then he is answerable for it. Thus Gluckman 
comments for the Lozi: 

The Lozi hold that it is self-evident that a man must be con- 
victed by strong evidence, or that civil disputes are decided by 
the weight of the evidence. . . . Their standard of negligence is 
indeed so high that it appears as if their law does not recognize 
moral guilt in assessing damage, as has been frequently stated for 
all primitive law. Responsibility appears to be absolute.42 
(However Gluckman goes on to show that the Lozi do show 
regard for culpability in certain cases.) But the position is 
utterly different in a society like the Nuer, an acephalous 
society with no central authority capable of adjudicating on 


41. Supra, n. 11. 
42. Op. cit., p. 205. 
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the merits of a dispute; here—in the traditional system—the 
fact that a member of one group has inflicted harm on a mem- 
ber of another group is more important than the question 
whether he intended to inflict the harm, or was negligent in 
doing so.*8 

A further assertion about the content of the Rule of Law 
in connection with criminal trials will cause more difficulty 
if it is applied to African legal systems: 


The Rule of Law requires that an accused person should have 
adequate opportunity to prepare his defence and this involves: 

(1) That he should at all times be entitled to the assistance of 
a legal adviser of his own choice... .44 


In practically no African society was there a distinct corps 
of professional legal advisers or advocates. The notion of 
legal representation in this sense is foreign to African law. 
But in another sense the notion of legal representation in 
judicial proceedings is central to African law. In very many 
societies, an individual against whom legal complaint is made 
has the right to call in someone close to him—perhaps the 
head of his family or other senior relative—to speak on his 
behalf or to advise him as to the conduct of his case. In some 
areas a “family” or other kinship group would contain one 
or two members who had distinguished themselves as advo- 
cates in this way, and who would come to the assistance of a 
fellow-member involved in legal proceedings. And in many 
societies a wrong committed by an individual created lia- 
bility in the group of which he was a member; not merely 
was the wrongdoer in such a case represented by the authori- 
ties of his kinship group, but his place as principal was taken 
by the group itself. In other words, an accused man (if he was 
a native of the place and not a foreigner) would not usually 
go friendless into court. A similar result to that desired by 
the modern proponents of the Rule of Law was achieved by 
other means. 


43. Cf. Howell, op. cit., pp. 41-42. 
44. Supra, n. 11. 
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What about the trial itself? We commonly accept the idea 
that there are certain rules which must be followed to insure 
that there is a fair trial. Some of these rules are subsumed in 
the requirements of “natural justice” as defined by the Eng- 
lish courts; no man is to be condemned without being told 
the offense of which he is accused, or without being heard in 
his own defense; no man is to be a judge in his own cause; 
there must be equality of treatment before the law; and so 
on. Are such requirements found in African customary legal 
systems? 

The answer is that they are found, but imperfectly. ‘Thus, 
in general, a man is not condemned unheard, but the sort of 
procedure found in the Kikuyu king’ole,** where an accused 
would know nothing of the proceedings against him until he 
was lured into the forest and put to death, infringes this prin- 
ciple. And occasions arose where a man would be judge in 
his own cause: e.g., where a chief was personally involved in 
a case, as in trying a breach of his own order or an accusation 
of adultery with one of his own wives. 

Where a ruler, whether superior or subordinate, himself 
does wrong, he may in most societies be tried or proceeded 
against in some way or another. In some places a ruler may 
be tried in his own court (e.g., with a ward headman among 
the Tswana**); elsewhere this may be reckoned a contradic- 
tion—as with the Lozi, of whom Gluckman says: 


Rulers should be bound by the law, and under Lozi law can 
do wrong and be tried by courts. But the heads of courts should 
not be tried by their own courts, for no man should be a judge in 
his own cause and therefore the “owner” of the court cannot be 
tried in it.47 


There are, however, political or constitutional sanctions 
against a ruler whose behavior offends and who is not amen- 
able to legal proceeding. 


As for equality before the law, some types of inequality have 
45. Lambert, op. cit., p. 79. 


46. Cf. Schapera, p. 282. 
47. Op. cit., p. 27. 
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already been referred to (e.g., the inferior status of women, 
minors, foreigners, commoners). But in another sense it could 
be argued that, in all those customary laws where litigation 
became a matter between the respective families or kinship 
groups of complainant and wrongdoer, equality between the 
parties to a court case was insured, since the contest would be 
between families of equal rank, and not between individuals 
of varying rank. 


VII. Fundamental and Inalienable Rights 


To what extent did the notion that citizens enjoy certain 
rights which cannot be overridden by positive legislation or by 
executive action exist in African societies? ‘The typical West- 
ern list, one echoed in modern constitutional documents, in- 
cludes such freedoms as freedom of religious belief, freedom 
of speech, freedom of assembly, and freedom of movement. Is 
there a similar list in African societies? 

The constitutions and legal systems of most traditional Afri- 
can societies appear to be based on three principles: mos, the 
custom of the people; jus, the idea of justice or right morality; 
and fas, the divinely ordained or supernatural law. Lex, hu- 
manly made law, is in general only allowable in so far as it 
does not fundamentally contradict or set aside mos, jus and 
fas; the ambit of the legislative power is restricted. 

Quite apart from this, there is a continuous restriction upon 
the power of the ruler or law-giver which prevents his tres- 
passing on the fundamental rights of his subjects; this is im- 
posed by the fact that government, as we have seen above, rests 
partly on inherent right to rule and partly on the consent of 
the governed. ‘The subjects often have the means to reject or 
reverse laws, orders, decisions, or actions of which they funda- 
mentally disapprove. 

In no society outside Africa will an unqualified right to 
freedom of speech or of association be found; the same is true 
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of African societies. Rules forbidding seditious activity, dis- 
turbance of the peace, insult, blasphemy, will be found in 
African just as in English society. The picture that we some- 
times derive from outside observers, however, of a custom- 
and chief-ridden peasantry, automatically carrying out with- 
out protest whatever superstition or a dictatorial chief re- 
quires, is often remote from the truth. 

This does not mean—one must hasten to add—that exist- 
ence, thought, and action in African society were free and 
untrammelled. Severe limits were placed on allowable activity. 
For example, protests about iniquitous rule were usually in- 
tended to change the ruler, and not the system of government. 
There was little or no sense of freedom of thought or religion: 
a tribesman had to accept the tribal religion as he found it. 
Nevertheless, revolutions were possible and are recorded; 
great innovators, such as Okomfo Anokye in Ashanti,*® could 
devise a new State religion; Islam spread widely and was toler- 
ated; economic and social progress was made through the 
work of those bold spirits who planted new crops or adopted 
new customs. 

The right to form associations did not go as far as modern 
Western theories might wish; the concept of an opposition, 
in the sense of an organized group or party legitimately en- 
deavoring to substitute itself for the existing governing group, 
was completely unknown. One could accurately say that 
African traditional societies were one-party, or perhaps no- 
party, states. But this gives by no means all of the picture. 
Situations where there was organized or institutionalized 
opposition are frequent. In some societies the opposition is 
due to tension between groups or areas of different ethnic 
origin; in other societies one has what one may call factional- 
ism in ruling circles, with different lineages or factions com- 
peting for power. In some African constitutions, the para- 
mount chief finds himself confronted by an official who acts 


48. For whom see Rattray, op. cit., at pp. 270 et seq. 
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as the recognized spokesman of the people, his (the chief's) 
subjects.*? 


VIII. The Rule of Law in Modern African Societies 


I turn now to consider some of the implications of the 
features of traditional societies, which we have just outlined, 
for the construction and functioning of modern African con- 
stitutions. Both in the French-speaking and in the English- 
speaking sectors the colonial powers (France, Belgium, and 
Britain) endowed their newly independent ex-colonies with 
political and legal institutions which were close copies of those 
prevailing in the mother-countries at the time, and hence 
“democratic” in a narrow European sense. Sometimes the 
colonial power went further, and purported to write into and 
entrench in the African constitutions provisions which re- 
stated and protected the fundamental rights and liberties 
implied by the Rule of Law (as with Nigeria and Sierra 
Leone). 

The present position in Africa, it is well known, does not 
reflect these facts. In most states opposition, in the sense of a 
politically organized party, or the possibility of one, has volun- 
tarily evaporated or been compulsorily eliminated. Thus 
countries like Ghana and ‘Tanganyika have formally declared 
their adherence to the notion of the one-party state. Legisla- 
tion or executive action appearing to infringe freedom of 
speech, liberty of movement, or freedom from arbitrary arrest, 
is all too frequent. ‘There are suspicions that the judiciary, 
which in many of the new African states was carefully insu- 
lated from political influence, may now or in the near future 
fall under political control. Is there any hope for the Rule of 
Law in such circumstances? 

Justification offered for these moves usually rests on two 


49. E.g., the mankrado or osomanyawa in Ghanaian societies; cf. J. B. 
Danquah, Akan Laws and Customs (1928), pp. 37-38. 
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assertions: that a newly emerging and rapidly developing 
country cannot afford the dissipation and distraction of its 
energies which a fully democratic system, complete with two- 
party legislature, necessarily involves, and that in any case 
these imported notions are “un-African,” and that the new 
political and legal structures which are being created more 
closely reflect traditional African institutions and attitudes. 
I shall not argue the first point now, which is a theme for 
political scientists rather than lawyers, but it is worthwhile 
taking a closer look at the second. 

One of the more thoroughgoing of the Africanizing gov- 
ernments is that of Ghana; and their present system of presi- 
dential government bears many resemblances to the tradi- 
tional Akan system of government by the paramount chief in 
council (which we have already discussed as it is manifested 
in Ashanti). But there are also many dissimilarities. Despite 
the republican constitution, it is doubtful whether the citizens 
of Ghana can change or depose their rulers, either at the 
higher or the lower levels, as easily as under the traditional 
system, nor are Rattray’s remarks about the chief (quoted 
above) descriptive of the present system of cabinet govern- 
ment in Ghana. The power to appoint judges is firmly in the 
hands of the president. ‘The same was true of the Akan consti- 
tution to a limited extent: chiefs, councilors, village headmen, 
and others with judicial functions owed their position more to 
the fact that they had been elected by their people or the repre- 
sentatives of their people than to nomination by their over- 
lord. If one tried to adopt an equivalent of this arrangement 
in a modern African state, one would probably come up with 
a system of election of judges as in the United States. 

Our examination of the extent to which the ideas of the 
Rule of Law were incorporated and observed in the tradi- 
tional African modes of government underlines one vital 
point, that it is essential to look at the substance rather than 
the form of the institutions in order to evaluate their tenden- 
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cies and merits, and we saw that African institutions generally 
looked better the more closely they were examined. The same, 
it is comforting to remember, may also be true of contempo- 
rary Africa. The Rule of Law, in any real sense of the phrase, 
is a part of indigenous African law; it would be reassuring if 
the governments of Africa, especially those which wish to 
build on their own precious cultural heritage, were able to 
translate the rules and practices of their own customary laws 
into modern terms. 


THE FORTUNES OF CONSTITUTIONAL 
GOVERNMENT IN THE POLITICAL 
DEVELOPMENT OF THE 
NEW STATES 


Edward Shils 


een are no new states in Asia or Africa, whether monarch- 
ies or republics, in which the elites who demanded independ- ; 
ence did not, at the moment just prior to their success, believe 
that self-government and democratic government were identi- 
cal. For the most part, they believed that democratic self- 
government entailed the full paraphernalia of the modern 
polity, viz.: popular sovereignty expressed through elections 
in which various parties would contend with one another for | 
the support of a universal electorate, a legislative body under 
the dominance of the majority party, the freedom of the in- 
dividual to express himself, a free press, the rule of law, the 
right of association, and the subordination of the military to 
the civil arm. British ideas of liberty and the principles of _ 
_1789 were in their minds. Unlike the European nationalists of 
the nineteenth century who were also mainly liberals and 
constitutionalists and unlike those who had the upper hand in 
the early years of the nationalist movements in Asia and 
Africa, the elites of the newly sovereign Asian and African 
states have on the whole not been liberals in the old sense. 
They have been largely socialistic in outlook but they did not 
believe that there was any incompatibility between their 
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liberal-democratic political views and their socialistic views 
about economic organization and policy. For the most part, 
their minds were quite vague about the exact contours of the 
self-governing regimes which they wished to establish. Their 
minds were formed largely by the democratic socialist outlook 
which was common in Europe in the first third of the present 
century and which did not find it impossible to maintain 
some sympathy with Soviet communism. 


I 


Ever since the American Revolution, the act of creating a 
state has tended to entail the declaration of the fundamental 
law of the new country in the form of a constitution. The 
process of constitution-making has been regarded as a major 
symbol of the formation of the new state. It has probably been 
no less significant to the constitution-makers of the post- 
colonial new states of Asia and Africa than it was to the 
lawyers and politicians of the West when they attempted to 
crystallize their liberties. Having become independent, a 
population living in a bounded territory becomes a state by 
the promulgation of a constitution. In the new states, the 
making of a constitution is even more important because it 
asserts the existence of the society by the formation of the 
state. Constitutionalism, because of its tradition, almost auto- 
matically entails some limitations of the powers of govern- 
ments and some assurance of the rights of the citizenry which 
it creates. 

The constitutions of the new states—and in many instances 
the proto-constitutions, i.e., the constituting instruments of 
establishment whereby their formal imperial rulers acknowl- 
edged the sovereignty of the once colonial territory—have 
quite normally envisaged democratic, and therefore repre- 
sentative, equalitarian, law-bound regimes with ample pro- 
vision for individual and public liberties. There is no new 
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state in Asia or Africa which does not have or which did not 
begin with the intention of having a written constitution 
which defined the powers of the government, which regulated 
the powers of the executive, and which guaranteed the liber- 
ties of the subject. 

The constitutions of the new states were of a “Western 
type.” They drew much from British practice and from the 
written constitutions of the United States, Ireland, Holland, 
France, and Australia. They were such because the politicians 
of the nationalist movement wished to be like those states 
from which they were trying to free themselves, because they 
vaguely assumed that the sovereign states which they were 
hoping to establish would be democratic regimes, and also 
because those experts who were given the task of drafting the 
constitutions were trained in Western-type law and legal 
draftsmanship. It was their inspiration which was precipitated 
in the constitutions of the Asian states. 

There is a further reason for this. ‘The new states intended 
to escape from the autocracy of colonial government. In wish- 
ing to guarantee the control of the sovereign electorate, they 
had to specify and confine the powers of government. ‘They 
guaranteed the right to free political choice and the free ex- 
pression of opinion on political matters. Practically every new 
state in Asia and Africa has begun its career with the accept- 
ance of a multi- or bi-party system, with provisions for the 
freedom of association and for the liberty of the individual to 
express himself in political matters. 

In many cases the constitution has remained unaltered in 
written form and has not been formally amended or replaced. 
Yet most of the new states have, in practice, seriously deviated 
from this original, actual, or intended constitution. ‘The devi- 
ations which have taken place in practice have, in the main, 
been legitimated by reference to certain exceptional clauses 
in the constitution or else in disregard of the constitution. 
There are only a few instances of an explicit abrogation of 
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the constitution and its replacement by another fundamental 
law (Pakistan, Indonesia). But whatever the mode of legiti- 
mation, dissenting political parties have been suppressed or 
forced to amalgamate with ruling parties; newspapers have 
been placed under censorship or otherwise controlled or 
suppressed; editors and journalists, politicians, and private 
citizens have been imprisoned, confined by domiciliary de- 
tention or deported; ethnic, religious, and linguistic minori- 
ties have been persecuted. 

One of the major functions of a constitution is to solve in 
an orderly and peaceful manner the problem of succession for 
societies which do not believe in an inherited right to rule. 
The constitutional principle of succession has been frequently 
infringed in the new states. In at least seven of the new states 
(Pakistan, Ceylon, ‘Togoland, Iraq, Syria, Burma, South Viet- 
Nam) assassination has been resorted to as a means of remoy- 
ing leading politicians from office; in others, there have been 
attempts at assassination or trials for conspiracies to assassinate 
(Indonesia, Ivory Coast, Ceylon, Ghana, Jordan, ‘Tunisia)." 

In about a dozen states (Indonesia, Burma, Pakistan, Sudan, 
Iraq, Syria, Egypt, South Korea, Laos, ‘Togoland, Algeria), 
there have been unconstitutional interventions of the mili- 
tary into politics, peremptory subversions by the military of 
the constitutionally established mode of succession, and the 
establishment of the superiority of the constitutionally sub- 
ordinated, executive branch over the rest of the governmental 


1. The new succession problem is one of the most serious for the new 
states. It is one which the availability of pre-eminent charismatic person- 
alities has allowed states like India, Egypt, Ghana, and Indonesia to evade 
by the simple device of continuance in office of the great figure of the 
“revolution.” (India did this fully within the limits of the constitutional 
system. The others are less constitutional.) In Ceylon, the assassinated Prime 
Minister was succeeded by his wife, following a legitimate procedure. In 
Burma, there had been, except for a brief interlude, only one Prime Minister 
until the Army displaced him in an unconstitutional manner. Throughout 
the Middle East, the succession where it has occurred has not been through 
an orderly constitutional process, not even in Lebanon where a mild civil 
war preceded the resignation of one president and the constitutional accession 
of his successor. 
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system. Several states (Congo, Indonesia, Iraq) have had civil 
wars. Others, even without civil war, have experienced “states 
of emergency’ (Ceylon, Nigeria). 

Yet none of the new states of Asia or Africa is totalitarian 
except for North Viet-Nam and Northern Korea. None is 
even thoroughly oligarchical except for Guinea, Egypt, and 
Ghana. The oligarchical regimes which have been established 
are frequently fragmentary and incomplete. Just as the con- 
stitutional system of the new states retained elements, liberal 
as well as illiberal, of the colonial regimes which preceded 
them, so the quasi-oligarchical regimes have permitted a 
modest amount of liberty to survive. In Ceylon, during 
the Emergency of 1958, there were persons who criticized 
the government’s conduct and the emergency was rescinded 
after a time. In Indonesia’s guided democracy, certain po- 
litical parties are allowed to continue their limited existence. 
In Algeria, when the President of the Assembly recently 
resigned in protest against the new constitution which is a 
charter for an unconfined one-party oligarchy, he accom- 
panied his resignation with a public criticism of the consti- 
tution. In Ghana, despite the application of the Preventative 
Detention Act to many members of the opposition, several 
trials for conspiracy to overthrow the government, and an 
egregious intervention by the president into university per- 
sonnel and academic policy, the university still retains a 
considerable measure of academic freedom. In Pakistan, dur- 
ing the period of martial law, the government did not suppress 
all criticism; it has arrested very few of its political opponents 
and has left the universities alone, but not the press. Of 
course, tO some extent, these fragments of liberty are the 
legacy of the administrative incompetence of the oligarchy, 
of its incapacity to extend its control as far as it wishes. In 
other instances, they testify to the ad hoc, undoctrinaire 
nature of the oligarchy. In some cases, they testify to the in- 
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hibitions which a fragmentary liberalism still activates in the 
elites who began as democrats and have arrived at oligarchy. 


II 


‘The conception of the modern order, with which elites of 
the new states began, envisaged a regime of justice—an egali- 
tarian, substantive justice as well as formal equality before 
the law. It expressed a concern for the will and well-being of 
“the people’’—popular sovereignty and a higher standard of 
living through improved technology. It required rationality 
—a rational administration and public policy based upon fac- 
tual knowledge and disciplined judgment. It looked to the 
formation of a nation with a distinctive identity—created by 
the nurture of indigenous cultural traditions and the practice 
of modern culture, scientific and literary, as well as through 
a wide sharing in these cultural attainments by the whole 
people. The elites of the new states wanted this modern order, 
intimately associated with the idea of the nation, to be es- 
teemed by other countries throughout the world and they 
were convinced that this esteem could not be merited or ob- 
tained if they did not modernize themselves. Monarchies as 
well as republics shared these views. 

The existence of the United Nations has intensified these 
preoccupations because it has given the new states oppor- 
tunities for continuous representation in the most public 
forum before the judgment of the more advanced powers.” 

These diverse, primarily modern, goals are not necessarily 
fully compatible with each other. Conflicts of interest among 


2. For the most part, they did not give much thought to their traditional 
cultural inheritance; their traditional social practices did not figure promi- 
nently in their conception of their own future. Attention was given to the 
vernacular languages but religion was not accorded equal prominence. Only 
Pakistan began with a religious legitimation but there, too, the constitution 
of 1956, although acknowledging the Islamic foundation of the state, was a 
modern, liberal democratic, secular document. The other Islamic states, 
although referring frequently to the glories of Islam and the need for its 
renascence, did not strive for an Islamic future. 
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different groups who attach more weight to some than to 
others, differences in the strength of attachments to one rather 
than to another of the ends, have meant that in the intense 
situation of real political life, some would be renounced and 
others would be emphasized in speech more than in deed. 
Some would be jettisoned in silence; others would come for- 
ward to priority. The strain of the attempt to exercise author- 
ity through the flimsy machinery of an embryonically modern 
state has raised questions in the minds of members of the 
elites about how essential some of their original goals were in 
the total set of the goals with which they began their political 
careers. ‘The more shallowly rooted tended to be discarded 
more easily or at least put aside for future consideration. Cer- 
tain latent goals, which had not been accorded any important 
programmatic significance began to emerge once the new state 
passed from the condition of a program to political reality. 


Ill 


The raw materials with which the elites of the new states 
have had to conduct their affairs have not been propitious to 
the realization of the programs to which they were committed 
by their constitutions and their ambitions. The institutions, 
the technology, the cultural beliefs of the mass of their fellow- 
citizens have not been to their taste. The attainment of the 
goals of a modern society, a modern culture, and a modern 
polity would require a deep and broad transformation of the 
inheritance which the past of their fellow citizens has imposed 
upon them. In general, in degrees which varied from country 
to country and within each country, they wanted to escape 
from that past, or at least free themselves from what they 
thought were its extrinsic features. They have not been able 
to do so. 

Other, less indigenous parts of their inheritance from the 
colonial age kept them from becoming as modern and as lib- 
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eral as they wished to become originally. Large foreign-owned 
commercial firms; peasant and plantation agriculture; the 
predominance of the production of a few raw materials for a 
world market; dependence on European centers of manu- 
facturing for manufactured products; low per capita in- 
comes; numerous diseases which abbreviate the lives and ef- 
fectiveness of men and livestock; illiteracy; tribal, caste, and 
linguistic divisions; the authority, at least locally, of tradi- 
tional elites of chieftains and headmen, princes, and sultans; 
religious practices obstructive of efficiency: these were their 
inheritance from the colonial period and they have not pro- 
vided favorable points of departure for the construction of 
modern societies and polities. The traditional order on the 
one side and the ill-born fragments of modernity on the other, 
are so intertwined with each other that it has been extraordi- 
narily difficult to break out of the confinement which they 
have imposed. 

It is quite possible that the traditional culture contains 
potentialities for modernization that have not been realized. 
The traditional order has, however, so far offered little that 
has been helpful to the process of modernization, beyond the 
stability and recalcitrance to change which have served at 
least as checks on the emergence of an always threatening 
chaos. Furthermore, whatever the modern elites of the new 
states might say on ceremonial occasions, and whatever con- 
cessions they might have to make to traditional intellectual- 
religious elites—as they have done, for example, in Pakistan, 
Burma and Ceylon, or to traditional political elites, as in 
Nigeria and Morocco—they are inclined, on the whole, to 
have little confidence in the traditional order as they perceive 
it. To them it has been an obstacle rather than an aid to the 
realization of their goal of modernity. 

What are their other resources for the creation of these 
modern societies? From the colonial regime they have inher- 
ited in a few cases, as in the Sudan, India, Ghana, Ceylon. 
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Malaya and some parts of Nigeria, a civil service ranging from 
competent to outstanding in quality and already highly indig- 
enized.? At the moment of independence, the Asian and 
English-speaking West African countries inherited a press in 
the metropolitan language and in the vernacular languages; 
the former was either foreign-owned and conservative or do- 
mestically owned and usually agitational, the latter a pale 
shadow of their “‘betters” in the metropolitan language. Only 
in India was there a large number of professional journals, 
some important Indian editors of Indian-owned newspapers, 
and a considerable number of Indian journalists. In Ceylon 
there were important newspapers under indigenous owner- 
ship. In English-speaking West Africa, an indigenous corps 
of journalists was in existence, whereas in French-speaking 
Africa, there has been practically no press corps which was 
qualitatively or numerically worth speaking about. From 
their pre-independence political history, they brought with 
them a number of political parties, sometimes—as in India, 
Burma, and Tanganyika—one of them vastly preponderant 
together with a motley of tiny minority parties, sometimes— 
as in Indonesia or Malaya—a variety of more or less equal 
parties representing particular sectional interests, religious 
groups, or doctrinal standpoints. Most of these parties, except 
for the preponderant Congress-type parties, were composed 
of the personal followers of powerful or outstanding individ- 
uals; they were poorly organized, with inadequate funds, and 
had few reliable full-time workers. The English-speaking 
parts of Africa inherited a small number of university col- 
leges, usually of respectable standard. In the French-speaking 
territory of Africa, only one university was inherited and that 
of very recent creation, but there were several good lycées. 
In the Middle East, there was one good undergraduate col- 
lege entirely supported from abroad, and several of poorer 


g. They were less well provided for in the French-speaking territories and 
practically not at all in Indonesia and the Belgian Congo. 
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quality. In South and Southeast Asia, there was a much larger 
number of mediocre universities and numerous colleges, a 
few of which were good, most of which were very poor. In 
Indonesia, there were several professional schools on the verge 
of being amalgamated into a university, in Singapore a college 
about to be upgraded to a university, in Ceylon one uni- 
versity, in Pakistan, two undistinguished universities embrac- 
ing a larger number of colleges. The elementary and second- 
ary school systems which were inherited were even less ade- 
quate than the universities for coping with the number of 
pupils which the aspiration to eliminate illiteracy would soon 
place upon them. The trade-union movement which was in- 
herited from the colonial period was almost always small— 
corresponding to the miniscule size of the industrial working 
class—ill-organized, and primarily political in its intentions 
and interests. As in the case of the political parties, but more 
so, their administrative apparatus was meager with very few 
full-time employees and scanty financial resources. Voluntary 
associations tended to represent parochial, tribal, and local 
territorial interests. Civic and reform associations concerned 
with problems on a national scale were few and weak. 
What resources did the political elites of the new states have 
within themselves to forward the work of modernization? 
They were among the most educated persons in their soci- 
eties. Where there were universities and colleges, the political 
leadership tended to come from the students and graduates 
of these institutions. Where these were lacking, they came 
from the high schools. Except for a small number of second- 
ary school and college teachers, who were often cut off from 
politics by virtue of the foreign sources of their income and 
the conditions of their service, a large proportion of the 
highly educated were politically involved. There were small 
professional classes consisting of lawyers and doctors, the for- 
mer contributing considerably to the independence move- 
ment. Journalism, too, was highly political. The vocational 
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opportunities available to the politically interested among 
the educated before independence were largely clerical, for- 
ensic, and literary. There were few scientists and engineers, 
few ex-civil servants (politics and the civil service were in- 
compatible), very few business men of much organizational 
experience. The politicians themselves were not on the whole 
“machine men.” They were agitators rather than organizers. 

Except in British India, the political movements of the 
colonial world were late in getting started. ‘There was nothing 
of political significance before World War I, in Africa and 
most of Asia.* In Africa, indeed, even the 1920's and 1930's 
constitute part of the prehistory of the independence move- 
ments. Against this background, most of the political elite 
was bound to be young and inexperienced, inexperienced 
above all in responsible participation in a parliamentary sys- 
tem. The periods in which they were allowed responsibility 
for domestic affairs, under the surveillance of the foreign 
ruler, were few. An “inexperience” of economic organiza- 
tion, of administration, of difficult decision-making was fur- 
ther complicated by the tradition of oppositional politics 
which the colonial system fostered. 

The outlook which had developed among the political ac- 
tivists and their intermittent followers during the pre-inde- 
pendence period was naturally intensely nationalistic. In so 
far as attention had been given to the condition which would 
follow independence, something like liberal democracy was 
generally thought to be prerequisite for the new order of 
things.® Elections, parties, and parliaments were thought of as 

4. The professional politicians of the semisovereign states of the Middle 
East in the period between the two world wars were experienced intriguers 
and wire-pullers. The full sovereignty of the period following World War II 
saw these persons almost completely expelled from political life. Their place 
has been taken by soldiers, lawyers, and journalists. 

5. This has become less characteristic of the elites who came to independ- 
ence and to power in later years. The sight of so many new states collapsing 
into oligarchy and the changes in metropolitan opinion have made the estab- 
lishment of liberal democratic regimes appear less compelling. The length 


and bitterness of the war in Algeria must also have contributed to the in- 
tolerance with which that new regime began its career. 


114 DEVELOPMENT: FOR WHAT? 


essential. Freedom of association and expression, freedoms so 
often suppressed under foreign rule, were generally expected. 
Even more central, however, was a fervent belief in, and ex- 
pectation of, national unity, a total mobilization for social 
and economic progress. ‘They believed in strong leadership 
supported by a national consensus. 

Traditional indigenous conceptions of the ordering of 
“public affairs,” especially the idea of a community-wide con- 
sensus, were more deeply rooted than the political elites be- 
lieved when they first acceded to power. The institutionaliza- 
tion of dissensus and its protection by a constitutional order 
did not appear so contradictory to their less acknowledged 
traditional conceptions because they thought that once inde- 
pendence was won, the consensual unity of the whole people 
would naturally emerge.® But even if unity had existed the 
elites of the new states would still have encountered difficulty. 
‘They wanted to do more than merely reign in a unified and 
independent nation. 

It requires organizational skill to exercise authority suc- 
cessfully over a large territory, to exercise that authority to 
change institutions, and it requires more than the leadership 
of a party towards the attainment of power. The agitational 
skills of opposition, the ascendancy of a charismatic personal- 
ity over colleagues whose only merits are enthusiasm and 
dedication to the independence struggle, are not sufficient 
for the purposes of governing. Governing requires the appre- 
ciation of a civil service and the ability to use it. It requires 
a civil service. And the civil service inheritances of the politi- 
cal elites have differed markedly. The Indian, Malayan, 
Nigerian, Ceylonese, Sudanese, and the Ghanaian were the 

6. They did not foresee that representative institutions and public liberties 
could produce a dissensus which could threaten them. This was especially true 
of those political elites which were successful earlier. As time passed, the 
newer political elites became more skeptical about the constitutional regime 
and, like the new Algerian government, were ready to undertake an oligarchy 


from the very beginning. The Algerians were the heirs of a postindependence 
tradition, new to the politics of the new states. 


FORTUNES OF CONSTITUTIONAL GOVERNMENT 115 


most fortunate in their inheritance of a considerable body of 
indigenous, experienced, well-educated, higher civil servants. 
The Indonesians, the Tanganyikans, and most of the French- 
speaking African states were much less fortunate. They did 
not have such a class of indigenous higher civil servants. The 
quasi-new states of the Arab Middle East, for the most part, 
fell between these two positions. ‘They had indigenous higher 
civil servants but their standards were not on a par with some 
of those who had grown up under British tutelage. 

The revenues available to the new elites at the moment of 
independence were ample for the provision for their own 
individual and familial needs, to live at a level appropriate to 
the rulers of a state. They were at the opposite extreme as re- 
gards their adequacy for the modernization of their societies. 


IV 


Life has not turned out as the elites expected at the mo- 
ment of independence. Their resources did not measure up 
to their aspirations. The enthusiasm which the fulfilment of 
their aspirations for independence called forth did not long 
survive the tasks of organizing and conducting a modern state. 
The fact that it very soon became the style of the new states 
to have “development plans” meant that, instead of working 
piecemeal and solving such problems as they could, they artic- 
ulated and publicly committed themselves to remote and com- 
prehensive goals. Almost always these goals were in excess of 
what could be attained, partly because of the temptation, in 
projecting oneself into the future, to see oneself in a some- 
what more elevated and advanced condition than one is likely 
to be. Quantitative and even qualitative insufficiencies of per- 
sonnel, terrible shortages of capital, the obduracy of the tra- 
ditional social structure, have impeded forward movement. 
The very process of planning with its specifications of require- 
ments made the elites of the new states even more aware of 
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the deficiencies of their resources and accomplishments than 
they might otherwise have been. ‘The strain came not only 
from the excess of goals over resources, but also from the in- 
ternal incompatibility of the goals themselves. 

The conflicts among such goals as the improvement of the 
capital equipment of the economy, the enhancement of the 
symbolic grandeur of the society, the creation of national 
unity, the furtherance of an indigenous modern culture, and 
the operation of a set of modern political institutions aggra- 
vated dissensions within their societies. Instead of forcing 
them to reconcile themselves to a policy of adapting the vari- 
ous goals to their limited resources, it simply heightened their 
anguish to perceive these economic scarcities in the most pain- 
ful sense of the word, a sense which had never dawned on 
them previously. 

Failure weakens self-confidence and self-esteem, and it 
arouses criticism of persons, practices, and institutions. This 
has happened in every new state. Their failure to realize asp1- 
rations which have been so integral to their conception of 
their own dignity has heightened the elites’ sensitivity to 
criticism. ‘This sensitivity is especially pronounced because of 
their sense of identity with the state and their relative immu- 
nity from criticism by fellow-countrymen during the last 
period of the independence struggle when conflicts among 
various sectors of the anticolonial elites were hidden from the 
public view. Criticism by the colonial ruler and by the organs 
of opinion affiliated with the colonial ruler was expected, in 
fact, was accepted as establishing the legitimacy of their 
leadership. But criticism by their fellow-countrymen and 
criticism by comrades-in-arms was a relatively new experience, 
at least in the degree of intensity and publicity in which it 
has been carried on after independence and until, as has 
happened in so many new states, it has been suppressed. 

Of all the kinds of criticism which these faltering movements 
have generated, the criticism of institutions has been most 


FORTUNES OF CONSTITUTIONAL GOVERNMENT 117 


readily accepted. The incumbent elites could relatively easily 
dissociate themselves from institutions which are based on 
foreign models. Indeed, one of the ways in which the elites 
have sought to diminish the impact of criticism directed 
against their own performance has been to displace criticism 
on to the institutions through which they had tried to work 
and failed (e.g., Indonesia and Ceylon). 

Economic development had, of course, been taken for 
granted by the nationalist contenders for their countries’ in- 
dependence. On the whole, however, very little thought was 
given to it. It was taken for granted that once the foreign 
exploiter had been removed from their backs, the natural 
wealth of their countries would accrue to their own people. 
The socialistic bent of so many of the members of the elites 
made them envisage a greater prosperity after independence 
once a more or less socialistic regime had been established. 

Economic development as a major concern came rather late 
on the scene. It was probably not entirely a creation of the 
elites of the new states but rather a creation of professional 
economists, the United Nations, and the British and French 
colonial offices preparing to set their charges free in the best 
possible condition and to avert the criticism of anti-imperial- 
ists in the advanced states. ‘The Indian experience also had a 
part in the process. 

However that may be, when economic development did 
emerge as a major concern, it pushed out of the way other, 
older concerns which were more superficially rooted in the 
outlook of the elites. ‘The slowness of economic development 
could be attributed to those uncomfortably fitting, embar- 
rassing institutions which fostered and permitted criticism 
and exposed shortcomings, sometimes truthfully and some- 
times less than truthfully. The slowness was inevitable and 
the elevation of economic development into the status of a 
major criterion of the world’s judgment of any particular 
country naturally aggravated the strain which already existed 
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between the political elites and the institutional system which 
they were trying to operate. 

No less injurious than the frustration of aspirations for 
economic progress has been the frustration of expectations 
concerning internal unity. India’s, Malaya’s, and Burma’s mis- 
fortunes at the very beginning were not only extreme, they 
also sobered the expectations of their elites and made them 
less confident of complete unity. In other countries, disunity 
came later—sometimes promoted by the policy of the govern- 
ment—and when it came, its effect was traumatic and, as in 
Ceylon and Ghana, occasionally more traumatic than reality 
justified. On the whole, progress towards unity has been slow. 
‘The new states have in many cases threatened to disintegrate 
into the constituent tribal and communal elements of which 
they are still predominantly composed.’ The fears have been 
aggravated by the civil wars and riots in other new states. 

Part of the hostility of the modern elites against the tradi- 
tional elites of their own countries arises from their fear that 
the survival of chiefs and sultans will not only hold up the 
progress of their societies but will actually tear them apart. 
Traditional parochial jealousies, given contemporary politi- 
cal form and covered by the names of “political parties,” pre- 
sent a constant menace of disintegration. The difficulty is 
compounded by the fact that in most of the new states, the 
sense of national identity is a creation of the still living, still 
ruling generation and is only very faintly alive in other sec- 
tions of the population. Like so many new beliefs fervently 
expressed, it is a tenuously poised phenomenon which re- 
quires constant reaffirmation for its support and feels endan- 
gered by the perception of its denial. 

India is the only new state where the sense of national iden- 
tity goes back for as many as three generations. India had a 

7. Indonesia, Burma, Malaya, Ceylon, India, Pakistan, Sudan, Iraq, Jordan, 
Lebanon, Ghana, Nigeria, Congo, the Republic of the Congo, have all expe- 


rienced civil disorder arising from traditional tribal, communal, religious, 
linguistic, and ethnic cleavages. 


FORTUNES OF CONSTITUTIONAL GOVERNMENT 119 


modern foreign ruler ruling over most of its territory longer 
than almost any other new state. This helped it to define 
its image. As a result, at least the educated class acquired a 
sense of its collective existence as a country. ‘The Indian elite 
with all its regional, caste, and communal loyalties, is rela- 
tively confident of its Indian nature. In India, as elsewhere, 
parts of the elite feel uneasy about whether they are sufh- 
ciently indigenous, but there is less of this feeling in India 
than in any other new state. In India, too, even the more se- 
cure elite worries about the fissiparousness of Indian society. 
How much more worried must be those elites who are them- 
selves newer to their nationality and whose fellow citizens are 
even more strange to the consciousness of themselves as citi- 
zens of a single country. Against this background it is easy to 
see why the elites feel that criticism of their actions is both 
evidence of, and a stimulus to, the breaking apart of the frail 
political order.® 


Vv 


The desire to be respected in the world, to have their states 
and themselves respected, is one of the great aims of the elites 
of the new states. The new states are now sovereign, but they 
are not independent. Their economic dependence is visible 
and distressing to them; their intellectual dependence is not 
so generally acknowledged and not so distressingly experi- 
enced. ‘Their dependence on the favorable opinion of the 
outer world is often vehemently denied but remains nonthe- 


8. Quite apart from genuine attachments to their own particularistic com- 
munities, which can coexist with a genuine attachment to the idea of a com- 
prehensive nationality, many members of the political elites cannot resist the 
temptation to exploit existing intercommunal hostilities for short-term politi- 
cal purposes. It is so difficult to accomplish something substantial in the fields 
of economic and social development that symbolic accomplishments such as 
obtaining precedence for a particular ethnic or linguistic group are rendered 
especially attractive. Much of the development in Ceylon preceding the 
Emergency of 1958 is to be accounted for by the greater ease of symbolic 
accomplishments. The result is to aggravate what is already feared. 
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less a powerful motive. They wish to cut a figure and to play 
a part. ‘To be entitled to do so they must stand for something. 
They do not believe that their wounds alone—the wounds of 
colonial subjugation—are a sufficient qualification for the 
world’s respect. Accomplishment that the world respects and 
the legitimacy of their representativeness are felt to be neces- 
sary to lay claim to the respectful attention of the great world 
of the advanced countries and to the leadership of the under- 
developed ones. 

Neither of these can be confidently claimed if one is a fail- 
ure at home and if one’s failure is being proclaimed in press 
and parliament. The constitutional system of representative 
government and public liberties provides for such liberties 
of criticism. It is, therefore, a drag on the aspiration to be 
noticed and appreciated outside the boundaries of one’s own 
country. Of course, those who are hypersensitive in such mat- 
ters, as the political elites of the new states often are, will 
exaggerate the extent to which the outer world notices the 
criticism to which they are subjected at home. But hypersensi- 
tivity to criticism is characteristic of these new elites, and in 
their efforts to put forward the most impressive image of the 
state and the progress of their countries, they experience criti- 
cism as a betrayal. It is regarded as a disclosure to the world 
that the country is not modernizing itself as it should. It 
weakens the position of the country in its striving to make 
an impression. 

So, the strains of reality break the constellation of goals 
which appeared, at the moment of independence, to be in- 
ternally consistent and even mutually reinforcing. Constitu- 
tional government seemed at first to be not only compatible 
with international respect but also conducive to it. Now it 
seems to stand in its way. Economic progress has become more 
precious than constitutional government in the eyes of the 
world. When constitutional government reveals deficiencies 
in economic development, it undermines its own support. 
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Note on the impact of metropolitan opinion concerning the 
primacy of economic development and the inappropriateness 
of constitutional government 


Opinion in the advanced countries has probably contributed 
to this rearrangement of the value pattern of the elites of the new 
states. More and more, intellectual opinion in the West has come 
to regard constitutional government in the new states as a lost 
cause and even as a cause well lost. It has come to regard consti- 
tutional government as inevitably doomed to deterioration and 
disappearance, given the handicaps it confronts. It has, however, 
gone further than the mere confrontation of the obstacles to con- 
stitutional government. It has gone so far as to argue that the 
tasks of economic and social development taken upon themselves 
by the elites of the new states cannot be adequately performed 
and are even hindered by the machinery of representative institu- 
tions and public liberties. Distinguished Western economists who 
are all in favor of constitutional government in their own coun- 
tries have provided a legitimation for the suppression of con- 
stitutional government in some of the new states. 

The Soviet and Chinese models, either directly perceived by 
the political elites of the new states or perceived by the medium 
of British, French, and American writers, have provided the same 
sort of influential legitimation for the suppression of constitu- 
tional government in the name of economic development. 

Western intellectual opinion, out of compassion and contempt, 
has helped further the process. The proposition that the new 
states should find a mode of government more congenial to their 
traditions than the imported systems with which they began their 
sovereign careers is am encouragement to discard constitutional 
government. (Not that much encouragement has been needed!) 


VI 


There is some truth in the contention that the native genius 
does not find its best expression in the system of constitu- 
tional government. The traditional cast of mind which the 
elites of the new states so often bear within them under the 
surface of their consciousness has no place within it for dis- 
sent and criticism. In traditional cultures, conflicts are settled 
by an emergent consensus rather than by voting. Continuous 
criticism and institutionalized dissent have no place in an 
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order in which consensus, once attained, is expected to dis- 
solve differences and to leave no enduring lines of cleavage. 

The authorities of lineages and villages—primordial and 
traditional authorities—are not congenial to the specification 
and delimitation of powers. The powers of chief headman 
are, according to the traditional view, diffuse. They are, of 
course, limited by traditional obligations, as well as by con- 
siderations of prudence, but the ruler is not bound by enacted 
laws, written constitutions, or recorded and binding prece- 
dents. 

Despite their differences, traditional and primordial author- 
ity have much in common with charismatic authority. The 
charismatic conception of authority—their own and that of 
the heroes of the independence struggle who became the first 
rulers of the new states—has left a deep imprint on the minds 
of their present elites. Beliefs as to the proper mode of action 
of authorities who were formed in the traditional sectors of 
the society and in the independence movement—the beliefs 
which the political elites of the new states inherit—are not 
congenial to the restraints of parliamentary procedure, of in- 
dependent judiciaries, and tough-minded, strong-willed civil 
services. 

The traditional image of “public life” moreover has no 
room for legislation and for the public discussion preparatory 
to a compromise among conflicting contentions. Laws are not 
made in traditional societies. They are found in judgments 
made in the resolution of particular disputes. Debates in par- 
liament and decisions by majorities, frequently composed of 
very heterogeneous interests, although having certain paral- 
lels in tribal discussions about succession, have no paral- 
lels in the major functions of policy-formation and law-mak- 
ing. The rudimentary governmental apparatus of traditional 
societies is not oriented toward the making of laws or their 
implementation. It is oriented toward the maintenance of 
order by the enunciation of what is right. It does not seek to 
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do new things, things which have never been done before. It 
does not promulgate new laws. Above all, it does not promul- 
gate new laws to establish new social and economic arrange- 
ments. It is a mode of affirming established rules. 

Parliamentary institutions, law-making mechanisms, and 
the cognate institutions of press and parties are therefore for- 
eign elements, alien to the traditional image of the world of 
public decisions. They do not seem “natural.” The political 
elites have to use a procedure with which they do not feel at 
ease; they must do things which do not fall into the pattern 
of authority and action as it is understood by themselves and 
their fellow-countrymen. ‘The political elites of the new states 
certainly do not wish to go back to their traditional and tribal 
societies where leaders, once established, were more secure 
in their status and tenure. Parliaments, insofar as they are not 
transformed into a system of “guided democracy’? which 
avoids the discomforts of parliamentary democracy, are con- 
stantly voting on measures put forward by the government. 
Even where the government’s majority is secure, the incum- 
bent elite is constantly being forced to undergo scrutiny and 
to seek approval anew. They have to listen to their policies 
and themselves being discussed and criticized, often rather 
acrimoniously. 

They are confronted, too, not only by criticism of their 
past performances but by the refusal of parliament and pub- 
lic opinion to allow rulers to do whatever they wish in the 
future. The situation of rulers is not made more agreeable by 
the fact that the oppositional elites tend to regard parliamen- 
tary discussion primarily as a means of denouncing and em- 
barrassing their opponents; this is exaggerated by the tend- 
ency on the part of those in opposition to regard those they 
criticize as aliens—an attitude derived from the pattern of 
criticism of colonial rulers when the rulers were genuinely 
alien. 

This is not the way things worked according to the tradi- 
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tional image of government. Rulers had to be selected when 
the previous incumbent died or was killed and this might be 
done by a consensual election by those qualified by age, emi- 
nence, and kinship to make the decision. But once elected or 
acceded, the ruler was generally not subjected to constant 
scrutiny in an institutionalized way. ‘The difficulties of carry- 
ing out their policies and the feeling of vulnerability before 
criticism because of their failures and difficulties make them 
especially fearful of displacement. 

Elite anxiety about displacement is not the normal state of 
affairs in traditional societies. Their heirs among the incum- 
bent elites are uneasy in the presence of this novel possibility. 
Since criticism implies the possibility of displacement, in ad- 
dition to the other damages which it can inflict, the incum- 
bent rulers naturally tend to resent bitterly their critics in 
the opposition. ‘This bitterness is not reduced by the fact that 
many of the critics are former colleagues, classmates, and 
friends. All this appearance and reality of obstruction from 
allies and opponents irritates the governing politicians and 
makes them wish to curb it. It also discredits the system 
among those sections who on one level of consciousness ac- 
cept parliamentary institutions and on another reject it, but 
who in either case wish from their rulers the air and evidence 
of effectiveness. ‘““Talk,’’ against the background of stagna- 
tion on the one side and the high expectations of the fruits 
of independence on the other, weakens their acceptance of 
parliamentary politics and makes them ready to accept a re- 
gime which asserts that it “means business.’ Oligarchy, in 
most new states has at least mastered the terminology of “dy- 
namism.” This gives it an advantage. 


Vil 


The charismatic is as much the enemy of constitutional 
government as the primordial and the traditional. The charis- 
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matic stands at the acknowledged center of the modern polli- 
tics of the new states. The causes are various. In part, it is an 
inheritance from the necessities of the independence strug- 
gle which, however brief, required strong personalities capa- 
ble of withstanding the threats of rulers and rivals and of im- 
posing their ascendancy on a widening circle of followers; it 
could not have emerged or persisted without them. The na- 
ture of the struggle tended to bring to the forefront persons 
who were capable of detaching themselves, to some extent 
and for the time being, from the connections of kinship and 
locality in the traditional sector of society and from the obli- 
gations of occupation or profession in the modern sector. ‘The 
capacity for the former and the latter kinds of detachment is 
found in personalities of a force which cannot be contained 
by institutions—this is what we designate as charisma—and it 
calls to those in whom a parallel disposition is to be observed. 
It is found especially among the youthful who are in revolt 
against the primordial, the traditional, and the civil. 
Responsiveness to this transcendence of institutions is cul- 
turally sustained in the societies of the great world religions 
of Hinduism, Islam, and Buddhism. All of these great creeds 
preach the moral supremacy of the saint, selfless and detached 
from earthly ties and from the impulsions of the physical or- 
ganism, freed from egotism in every regard. Earthly author- 
ity, too, is expected to bear some of this sanctity. Those who 
grow up in these cultures retain some of the fundamental 
patterns of response derived from their religious origins. In 
the areas of the world less impregnated with the great world 
religions, the charismatic expectation manifests itself with- 
out the deeper cultural support, but it manifests itself, none- 
theless. In Africa, too, there is responsiveness to charismatic 
authority. The independence movements there threw up the 
same kinds of leaders and attracted the same kinds of fol- 
lowers. The absence of the influence of the great world 
religions of Asia and the Middle East was compensated by the 
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greater impulsion, in Africa, towards individual charisma as 
a result of the greater disjunction between the modern and 
the traditional institutional systems. 

All this works against the parliamentary system, with its 
debates, bargaining, compromise, and voting by majorities. 
From the heroic standpoint, party and parliamentary politics 
is seen to be very egotistical, very preoccupied with mundane 
and even base interests. The responsiveness to charismatic 
personalities and the belief in the possibility and goodness of 
a spontaneous consensus go together to form a “‘natural Rous- 
seauism.” The notion of parliament as a means of accommo- 
dating conflicting interests and conflicting ideas of the com- 
mon good does not fit a view of politics which regards 
interests narrower than those of the whole society as having 
no legitimacy and which regards the conflict of ideas of 
the common good as meaningless. Rousseauism and constitu- 
tional parliamentary government do not go well together. 


Vill 


The idea of a consensual society, safe from the contami- 
nation of individual and parochial egotism, has its deeper 
roots in the traditional view of the rightful dominion of saintly 
or sagacious elders and the earlier self-isolation of the inde- 
pendence movement. Among modern sources, it receives 
power from the idea of modern socialism, adapted to the 
situation of an underdeveloped, newly sovereign state. 

It would be wrong to think of the political elites of the 
new states as Marxist or Communist. The Marxist or Com- 
munist image of the right political order seems an after- 
thought rather than an actively impelling model of the right 
governmental procedures. There are very few real Commu- 
nists or wholehearted Marxists in dominant positions in Af- 
rican politics. There are not many more in South and South- 
east Asia despite the longer exposure to Communist ideas 
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and the importance of the Russian Revolution for the Asian 
nationalist movements and the recent influence of Chinese 
communism. The Soviet model is seen vaguely as socialist 
and progressive. The idea of a totalitarian dictatorship is re- 
pugnant to most Asian and African politicians—even though 
they might in reality practice an approximation of it. It em- 
bodies a belief in the goodness of a highly centralized, ruth- 
lessly decisive authority which is uncongenial to their general 
beliefs and even their personal dispositions towards an ema- 
native and exhortative consensus. Nonetheless, there are few 
of them who are not socialists of one sort or another. 

The socialist ideals of the elites of the new states have 
many sources. Most obviously and perhaps most superficially 
the socialist ideal of the African and Asian political elites 
ever since World War I were formed through their contact 
with European—primarily French and British—intellectuals. 
Some variant of socialism was the prevalent political ideal of 
the European intelligentsia of that period. It was probably 
their anti-imperialistic attitude that made them the chosen 
comrades of the Asians and the Africans who studied in 
Europe from the twenties to the fifties in the present century. 
The Soviet Union was anti-French and anti-British; it was 
anti-imperialist and its socialism therefore commended itself. 
In socialist and communist circles in Europe, Asian and later 
African students found a welcome which they did not gen- 
erally find elsewhere in the metropolitan societies. 

African and Asian socialism is also to an important extent 
simply a belief in the superiority of governmental authority 
to any other form of authority. Coming from, or forming the 
educated classes of, their own societies whose chief source of 
stable and remunerative employment, then as now, was gov- 
ernment, they tended to attribute high prestige to the civil 
service. Businessmen were nearly always aliens—in Asia, 
Europeans, Asians from other Asian countries, or from par- 
ticular castes; in Africa, Europeans, Asians, Middle Eastern- 
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ers, or from other tribes. The businessman, even in Nigeria, 
is some distance behind the civil servant. 

A strong ruler, backed by a unitary social will and work- 
ing for the progress of his society, is more pleasing to con- 
template than is a society in which progress arises from pri- 
vate vice or from action motivated by the prospect of indi- 
vidual gain. Much of the socialism of the new states is really 
a declaration of faith in the superiority of the apolitical civil 
servant over the businessman and the parliamentary and 
party politician. 

The urgency of progress, the intolerability of delay in 
keeping up, if not closing, the gap which separates the new 
states from the advanced countries, is an argument for strong, 
more or less socialistic, government. The socialistic ideal is 
the ideal of a common goal consensually affirmed. It involves 
the transcendence of particularistic interests; it assumes the 
unchallenged acceptance of responsibility for the common 
good by the government. It therefore renders superfluous the 
struggle of conflicting interests. A government which is held 
back by discussion, which is seen as no more than a frustrating 
obstruction on behalf of private interests, has little to recom- 
mend itself to those whose ideal is consensual and “dynamic.” 

Such beliefs intensify criticism of the parliamentary system 
which acknowledges a pluralism that is inharmonious with an 
outlook that is a compound of dynamism and traditionalism. 
They encourage the critics who would displace the system, 
weaken the attachments of incumbent politicians to consti- 
tutional government, and encourage them to pursue an al- 
ready sufficiently attractive path away from parliamentary 
democracy that makes itself offensive by its plurality of view- 
points and the restraint and criticism which these imply. 


IX 


The intrusion of the military into politics is only one mani- 
festation of this widespread readiness of significant sections 
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of the educated elite to suspend the system of a self-restrain- 
ing government and to replace it by one which affects the air 
of strength and a unitary purposefulness. It is not the mili- 
tary but civilian politicians who have promulgated severe 
preventive detention laws in Tanganyika and Ghana and 
who would like to do so in Nigeria. It is civilian politicians 
who have retained on the statute books of Burma, Malaya, 
and India the preventive detention laws of the colonial ruler. 
Civilians have established ‘“‘guided democracy” in Indonesia 
and have aimed to nationalize newspapers in Ceylon. Civil- 
ians have abolished all but one party in Algeria. It is not the 
military which guides Tunisia with such a firm hand. 
Throughout French-speaking Africa, south of the Sahara, 
the one-party state is the creation of civilians. And in most 
countries where the military has intervened in politics and 
taken over the conduct of government, their action has been 
applauded at least for a time by a considerable section of the 
politically interested public. Sometimes, as in the Sudan, the 
civilian politicians have connived in the instigation of the 
military coup. Throughout the Middle East, the military oli- 
garchs have found willing collaborators among the politicians. 

The fact is that government by the military in some re- 
spects brings to a more open expression certain of the politi- 
cal aspirations of those they displace and of those over whom 
they exercise power. The military are, in fact, much like the 
civilian politicians and the political public. They have a 
relatively advanced modern education. They believe in con- 
sensual order under the firm guidance of strong leadership— 
only more so. They are nationalistic. They too regard them- 
selves as the custodians of modernity. They also have little 
respect for those who pursue private interest—although hav- 
ing had less contact with them, the military has also less 
experience of compromise with them. The difference is that 
many of the members of the civilian elite are more demo- 
cratic and more populistic, and they derive a substantial part 
of their intellectual equipment from Western socialism and 
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liberalism with which the military has had little to do. Then, 
too, the political program of the civilian elites before indepen- 
dence, the very mode of organization as a party, committed 
them to participation in representative assemblies without 
much thought on the matter. As the victims of executive gov- 
ernment under the colonial regime, they formed some attach- 
ment to the idea of the practice of public liberties. 

The military, which was created in the independence strug- 
gle as in Algeria or in opposition to the Japanese as in Burma 
and Indonesia, carries forward certain of the loose cluster of 
ideals of the civilian political elite, particularly those which 
are alien to constitutional government.® ‘The weakness of the 
proponents of constitutional government strengthens such 
tendencies in the military. In other countries, where the mili- 
tary does not have such experience, the military culture as 
such has political potentialities. The conception of an author- 
itatively disciplined social order shares with the preference 
for emergent consensus a disapproval of sectional interests 
and institutionalized criticism. 


Xx 


All politicians are preoccupied with remaining in power 


and the danger of being turned out. The politicians of the 


new states also have this need and they are not yet wedded to 
the rules which permit opposition and which govern succes- 
sion. The rules of opposition and succession which are char- 
acteristic of constitutional government are not “their rules”: 
they tend therefore to dissociate themselves from the burden 
with which they have been saddled, which threatens them with 


g. The Indian Army brought up in the British tradition of respect for the 
ascendancy of the civil arm has had the moral advantage of working with a 
civilian political elite more tenaciously committed to constitutional govern- 
ment than any in Asia and Africa. Pakistan, however, provides the evidence 
that the tradition of subordination to the civil arm cannot withstand the 
sight of an ineffective political elite nominally devoted to constitutional 
government. 
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censure and removal. They fall in readily with the criticism 
of an alien governmental system which they operate with such 
difficulty and with such problematical results. A passionately 
impelled cultural revivalism generates an atmosphere which 
legitimates the suspension or modification of the pattern of 
political values which they inherited from their colonial 
rulers and the metropolitan culture. 
Constitutional democracy in nearly all of the new states is 
an alien phenomenon. It is not just that it is different in 
much of its particular content and in some of its fundamental 
values from the indigenous tradition, although that itself is a 
sufficient burden. What concerns us here is that it is expe- 
rienced as alien by its practitioners and this places them at a 
disadvantage where indigenous things are at a premium. The 
_elites of the new states are, of course, different from the mass 
of the population as they are, indeed, in any state. They are 
different, however, in a significant way by virtue of the cul- 
tural disjunction between themselves and their people. This 
makes, as we have said before, for impatience, but it also 
makes for a desire to make oneself more indigenous. Aware- 
ness of the decayed or rudimentary condition of their indig- 
enous cultural inheritance has made men feel the need to re- 
vive it; it has made them feel the need to affirm its value and 
to deny derogations whether explicit or implicit. In an atmos- 
phere of sensitive nationalism where the dangers to the insti- 
tutions which have arisen from this still fragile and scantily 
diffused sense of nationality are real, symbolic affronts to the 
need to be “of the people,” to be authentically indigenous are 
tangibly felt. The accusation of being a “black Englishman”’ 
or a “brown Sahib” is often heard. Even the most Western- 
ized direct it against themselves. The accusation is even more 
frequently made by those of the political elite who are less 
educated against those who are more educated; it is a com- 
-mon coin of the currency of demagoguery. The proponents of 
“alien” institutions feel themselves vulnerable to accusations 
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that they are the defenders of “alien” practices. This dimin- 
ishes their self-confidence and their attachment to this damn- 
ing association. 

Since it is the tradition of self-limiting representative gov- 
ernment and of pluralistic public liberties which is “‘alien,” 
and since it is the tradition of diffuse charismatic authority 
and of an uninstitutionalized consensus which is indige- 
nous, constitutional government tends naturally to be the 
loser in such a confrontation. The difficulty of actually gov- 
erning societies which are not easily governable, of arousing 
a real, rather than a fictitious, consensus from the midst of 
deep diversity, of generating dynamism in the midst of a dis- 
trustful adherence to tradition would impel an elite suffering 
from a sense of frustration to be impatient with obstacles. 
The complex value pattern of the elites of the new states— 
directed as it is towards so many divergent goals which were so 
delicately equilibrated with each other—is difficult to sustain. 
The charge of being “alien” and the belief that one is “alien” 
in one’s practice is an additional strain on the value pattern. 
The strain is resolved by movement away from constitutional 
government. 


XI 


Yet with all these handicaps, constitutional government has 
shown a certain obstinate capacity for survival in the new 
states. Where it has gone down, it has not gone down without 
an effort to save it or, at least, some pretense of its retention. 
It has not sunk its roots deeply enough to guarantee its sur- 
vival as a whole in all the new states. It has, however, gone 
deeply enough to force those who destroy it to pay it some of 
the compliments which vice pays to virtue. 

There are, moreover, countries in which it has survived in 
quite integral form. India, Sierra Leone, and Malaya have 
thus far managed, since the attainment of independence, to 
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avoid the prolonged or extensive suspensions of constitu- 
tional government which have happened elsewhere. Succes- 
sion has been practiced according to the law. Elections have 
been held, parties other than the government party are al- 
lowed to operate, and some freedom of discussion has been 
maintained, even if not perfectly. The courts have functioned 
well and institutions have been permitted a fair degree of 
autonomy. Of course, Malaya and Sierra Leone have been 
sovereign for a much shorter time than India; many states 
which became independent later have, however, proceeded 
with little delay towards oligarchy. The closer adherence of 
Malaya and Sierre Leone to constitutional government is not 
accidental. 

To take India first. It is the oldest of the new states and the 
largest. Its record is not unblemished but it compares favor- 
ably with more advanced countries in its maintenance of a 
constitutional order. Its achievement is exceptionally impres- 
sive when one considers the numerous difficulties which the 
government of India has had to deal with since its origin: the 
very size of the country and its population, the chaotic condi- 
tions of its establishment including the integration of the 
princely states, the assassination of its founder, the inunda- 
tion of refugees, the persisting poverty of the people, and 
their religious, linguistic and caste separation from each 
other. Few new states could draw up a more depressing list 
of obstacles to constitutional government. Yet India was and 
remains a liberal democracy. The press is free to criticize, 
elections are held regularly and are relatively free from cor- 
ruption. Civic associations are free to agitate on behalf of 
their programs. Universities, despite financial dependence, 
are not dominated by the government as regards the content 
of what they teach. The government is restrained and the 
courts are vigilant in the protection of the rights of the vast 
majority of the government critics. (Only in connection with 
Kashmir and during the Chinese border crisis has the Indian 
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government deviated from its good record.) Finally, the In- 
dian army has stayed away from politics. 

‘The explanation for its success seems to lie in the charac- 
teristics of its political and intellectual elites. The Indian 
elite has the longest experience of politics and of administra- 
tion. In its beginnings it was thoroughly liberal, and even 
though the liberal leadership of the nationalist movement 
was in time supplanted by a more populistic leadership, 
which placed more weight on indigenous traditions and insti- 
tutions than had the liberals, their influence did not die out. 
The Indian liberals were never overcome. They were merely 
supplanted and their ideas were assimilated into something 
else. They never discredited themselves by corruption or in- 
competence or by the devious combinations of party politics. 
Their good name survived their power in the movement, and 
with their name, there also persisted respect for their outlook 
and the kinds of political institutions which they favored. 
This liberal influence was manifested most notably in the 
Indian constitution. 

The liberal constitutionalist phase was present in most of 
the nationalist movements of Asia and Africa. But its eminent 
figures were fewer in number in Africa than they were in 
India, and in the Middle Eastern countries they became dis- 
credited through involvement in the practices and malprac- 
tices of parliamentary politics of incompletely sovereign coun- 
tries. 

British rule in India lasted long enough and its cultural 
and educational penetration was deep enough to create, even 
among the majority of those who wished the British to leave 
and who were not uncritically pro-Western, a genuine appre- 
ciation of British institutions as well as much of British prac- 
tice in India. The same could not be said for most of the rest 
of Asia, Africa, or the Middle East where the European im- 
pact was too brief and too superficial in its penetration. (The 
attachment of the educated French-speaking African to 
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French culture is very deep, but it is more confined to very 
small numbers, to cultural and intellectual matters, and to— 
often illiberal—political doctrines; it does not ordinarily ex- 
tend to political and governmental institutions.) 

Indian colleges and universities have often been criticized, 
and often justly. They are numerous, and no more than a 
small proportion of them are good and only a few are excel- 
lent. From among their vast numbers of students, however, 
they have produced many highly qualified graduates, at- 
tached to modern liberal culture and with an effective mas- 
‘tery of its substance. Indians have gone overseas to study— 
‘until recently largely to Great Britain—for a longer time and 
in larger numbers than the citizens of any other colonial ter- 
ritory or new state. Modern British liberal culture, especially 
its liberal political culture (including British socialism which 
is largely liberal and constitutionalist) has thus found a large 
and firmly fixed assimilation in India. This has furnished the 
matrix of opinion within which Indian political life has been 
conducted. 

In addition to this relatively congenial intellectual environ- 
ment—much more congenial to constitutional government 
than that enjoyed by any other new state—Indian political 
life has enjoyed a number of other advantages. For one thing, 
the Indian constitution as a federal constitution has corre- 
sponded closely enough to the realities of Indian political and 
cultural diversity to enable it to withstand the successful pres- 
sure for the modification of state boundaries. Furthermore, 
the decentralization of authority to the state governments has 
checked the pressure for centralization, mobilization, and so 
many of the other manifestations of “dynamism” known all 
too well in most of the other new states. ‘The federal constitu- 
tion has given influence to state politicians whose indigenous 
culture was unquestionable and who could not be called 
“brown Englishmen.” They had the self-confidence of the 
genuine article and yet the federal constitution forced them to 
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collaborate with the leadership at the center which was more 
closely allied with the liberal traditions and culture that 
bore them. ‘The numerous links between State and Union 
government avoid a sharp disjunction between the indige- 
nous and the alien which troubles other new states and at the 
same time links the periphery of the society to its modern 
center. India is forced into the give-and-take of pluralistic 
politics by its federal structure. Professional politicians, who 
have succeeded in making it work, have thus acquired a 
vested interest in the maintenance of the system. 

India has, moreover, developed a large class of lawyers who 
have acquired a vested interest in the Indian judicial system, 
in court procedure, in arguing from precedent, etc. The ju- 
dicial system, too, whatever its defects, has a long history and 
reputation for justice, particularly at higher levels. The good 
name of British magistrates and judges has carried over to 
their Indian successors. ‘This also contributes to the stability 
of the constitutional system. Justice is kept relatively free 
from politics. The rule of the law has become a value to 
judges and to lawyers. 

Indian journalism—again less good than it ought to be—has 
developed a large corps of journalists, editors, and publishers 
with an austere conception of the role of the press and a 
vested interest in the freedom of the press to criticize and to 
remain free of governmental control. Of course, the Indian 
press is not very well placed financially; it does not have 
enough revenue from advertising, and parts of it are too de- 
pendent on government announcements for news and in- 
come. Still, it is concerned with its place in Indian public life 
and it is also a large enough activity to become a vested eco- 
nomic interest of its owners who do not wish it to be inter- 
fered with. Although in some cases this is injurious to the in- 
ternal integrity of the press, it serves as a bulwark against ex- 
ternal interference. Indian politicians and administration, 
despite occasional departures, have accepted the independ- 
ence of the press and its right to criticize. 
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The large Indian educated class offers another support to 
Indian constitutional order through those of its members 
who formed the Indian Civil Service and who are its succes- 
sors, the Indian Administrative Service. This corps d’élite, by 
its high skill, its self-confidence and prestige, provides the 
Indian politician with an instrument which protects the sys- 
tem from the inevitability of failure and therewith from the 
loss of confidence which accompanies every failing system. 

In India, too, there is a strong countercurrent of belief in 
consensual politics, in finding a truly “Indian” way of con- 

~ ducting political life. Again, there are those who demand a 
“dynamic mobilization,” and who think that party politics 
and parliamentary politics represent costly, ill-working 
importations.'° The reputation of professional politicians 
among a large proportion of Indian intellectuals is low.** The 
obloquy which would inevitably accrue to the politicians 
from a greater degree of failure—were a competent civil serv- 
ice lacking—would greatly damage the already weak position 
of the Indian politician in public opinion and would 
heighten the demand for their replacement by a pattern more 
in consonance with the conception of politics prevailing 
throughout much of the “third world.” 

The pressure for traditionalization has been withstood by a 
more fortunate relationship between the traditional and mod- 
ern elites. The traditional elite of maharajahs has been set 
aside, but one part of another traditional elite, the Brahmins, 
has been in the process of self-modernization for nearly one 
hundred years. Furthermore, a third section of the Indian 





10. The exertions of Jayaprakash Narayan as expressed in his essay Towards 
the Reconstruction of the Indian Polity are among the many evidences of this 
yearning in India. Yet the critical response to the scheme put forward by this 
revered personality is evidence of the fading of utopian consensualism from 
Indian political opinion. 

11. The political alienation of a large part of the Indian intellectual class 
is a handicap to Indian democracy and it could become a danger. We have 
the impression, however, that the unrealistic and carping attitude of Indian 
intellectuals—especially among journalists and college and university teachers 
—is diminishing. Their criticism seems to be becoming more differentiated 
because their expectations are becoming more realistic. 
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elite, the local Congress politicians, has been sufficiently 
modernized while remaining in many important respects a 
dhottwallah class. Thus India has not had the disjunction be- 
tween traditional elites and modern elites which has existed 
in Ceylon, Burma, Pakistan, Indonesia, Ghana, and South 
Viet-Nam. In this way, the pluralistic structure of modern 
Indian political society is supported by its own modern tra- 
ditions and by the autonomous attachments of several pro- 
fessions integral to the public life of a constitutional society. 

The situation of Sierra Leone is rather different from India 
in many important respects. ‘The population is less than one 
one-hundredth of India’s. Its independence is very recent and 
its independence movement only a little less so. In some re- 


spects, however, the similarity to India is striking, Sierra 


Leone has_an advanced educational system which has trained 
sity College of Sierra Leone—is the oldest modern university 
in Africa. It is an institution which for many decades was the 
major seedbed of the educated men who formed the first, now 
vanquished, generation of constitutional liberal nationalists 
of Africa. The Creole population of Sierra Leone has a longer 
and more intense exposure to European cultural influence 
than any important part of African society. The Creole pop- 
ulation produced, through Fourah Bay, a small class of 
lawyers, doctors, teachers, and journalists who were proud of 
their calling and who felt the need to live up to the responsi- 
bilities of their status in society. Thus there existed several of 
the conditions necessary for a constitutional regime—a long 
modern tradition, an effective system of higher education and 
a self-esteeming professional class. A sufficient number of the 
traditional elite has existed intact in the Protectorate; their 
offspring who have obtained higher education have done so 
in an atmosphere which did not set them in extreme conflict 
with either their forebears or the modern educated elite of 
Freetown. 
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In Malaya, the traditional elite has remained in the saddle, 
not as a traditional elite as in Saudi Arabia, but in a modern- 
ized self-transformation. The Malayan elite has thereby been 
able to avoid that sharp cleavage between the surviving tradi- 
tional elites of chiefs, mullahs, and monks which has driven 
the latter, as in Ghana and in South Viet-Nam, into a defen- 
sive aggressiveness. This has given it a considerable advantage 
over many new states. 

Malaya had suffered from a long period of revolutionary 
guerrilla warfare before the attainment of independence. Such 
disorder existed in Burma, too, but there it has never been 
effectively put down and its continuation has weakened the 
prestige of the government. In Malaya the suppression, which 
was the work of the colonial government, was successfully ex- 
ecuted. The Malayan political elite associated itself, as far as 
public opinion was concerned, with this successful campaign 
against the guerrillas. It thereby gained the credit which 
strength confers, as well as the credit which came from its 
willingness to end the emergency and to forgive the rebels. 

The Malayan government thus seemed both strong and 
magnanimous. In addition to this, it has not since independ- 
ence staked its reputation on grandiose economic achieve- 
ments. ‘This has saved it from embarrassing failure and from 
a reduction in its public esteem. Its federal structure is an- 
other advantage. Malaya has, however, a business class which 
conforms with the classical Asian model of being ethnically 
alien. It has the usual linguistic problems of new states; it is 
ethnically heterogeneous and it has recently taken on the ad- 
ditional burdens entailed by the transformation of Malaya 
into Malaysia. 

Thus, moderation and matter-of-factness in its political 
elite, a relative freedom from tension in its relations with its 
indigenous culture, a more or less harmonious collaboration 
of the economic and political elites, and an effective adminis- 
tration coupled with a minimal degree of separatist sentiment 
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in the country have helped to keep Malaya within the frame- 
work of constitutional government. Threatening this frame- 
work is the deep ethnic cleavage, made more pronounced by 
the accession of Singapore, Sarawak, and North Borneo and 
the menace of military involvement with Indonesia. Israel, in 
an ecologically and ethnically less difficult situation, has man- 
aged to retain its constitutional form of government. Malaysia 
might be able to do the same. 

Israel, too, is a new state which has, thus far, been able to 
withstand the pressures which have overcome constitutional 
government in other countries. Like Algeria, but with a very 
different aftermath, Israel was born from a victorious war; it 
has ever since lived in an approximate state of siege. It had to 
create the machinery of government. It has its problems of 
cultural heterogeneity; it lives under the strain of striving 
for economic development. In these respects it resembles 
other new states where constitutional government has badly 
faltered. 

Israel’s success in avoiding that outcome may be attributed 
to a number of factors which are unique among the new 
states. Whereas in other states the idea of nationality is yet to 
be inculcated effectively into large parts of the population, 
the external and voluntary recruitment of the Jewish popula- 
tion of Palestine and Israel has meant that there was already 
some common conception of a collective self among the strata 
of the population which formed the framework of the so- 
ciety.!? The influx of the exiles and victims of National So- 
cialism brought to Palestine and to Israel persons whose Jew- 
ish identity had been underscored by their misfortunes. The 
recruitment of Asian and North African Jews after the estab- 
lishment of the State of Israel introduced culturally diverse 
peoples who nonetheless regarded themselves as Jews above 

12. The Israeli Arabs are at present so restricted in their rights and powers 


that they may be regarded as politically negligible vis-a-vis the vastly pre- 
ponderant Jewish population. 
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all else. Furthermore, by the time these ‘“‘Oriental’’ Jews came 
to supplement Jews of central and western European deriva- 
tion, the latter had already set the pattern and occupied the 
key positions of the society into which the newcomers had to 
fit. Israeli politics, although strongly socialistic, are not on 
the whole populistic. The greater recentness of arrival of the 
least educated and least modern meant that politicians in 
Israel have been on the whole free from the pressure to pla- 
cate the deity of a tradition with which they are out of sym- 
pathy and the simplest elements of the populace which wor- 
ships that tradition. Furthermore, the modern secular outlook 
of the Israeli political and cultural elite and the fact that the 
orthodox Jews cannot effectively claim to be the genuine heirs 
of the Jewish idea in a way which would put the modernists 
on the defensive also eases the situation of the Israeli elite.1* 
The discipline and morale of the Israeli army have turned 
compulsory military service into a civil asset by assimilating 
the culturally peripheral newcomers into the dominant 
culture. 

The high educational level of the Israeli population and a 
widespread political and civic interest have both made for 
sufficient diversity of organizational and professional loyalties 
in a relatively large political elite. Journalism and the law, 
which are two of the main bulwarks of constitutional govern- 
ment, are both beneficiaries of the advanced modern culture 
of Israel. Civic and economic associations both attest to and 
foster the wide dispersion of political sensitivity and concern 
for the shape of the whole society. 

Although Israel is in its particular form unique among the 
new states, its attachment to constitutional government per- 
mits a few hypotheses of general relevance to be enunciated. 


13. The orthodox eastern European Jewish rabbinate might from time to 
time create a disturbance in Israel, but their performance is unlikely to evoke 
in the Israeli populace the responsiveness which the ulama in Pakistan or the 
Buddhist monks in Burma, South Viet-Nam, or Ceylon have been able to 
arouse. 
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One points to the fact that an absence of significant tension 
between the traditional and the modern elites is one precon- 
dition for the maintenance of constitutional government. 
Another hypothesis points to the more general factors of self- 
confidence and strength of conviction of the civilian political 
elite regarding its own cultural and civil legitimacy in the 
face of the traditional and the military elites. This, in turn, 
is related to the hypothesis that where the civilian political 
elite, working within a constitutional system, believes in the 
genuineness of its own achievement, it will not feel impelled 
to jettison the system or to abdicate before those who would 
do so. 


XII 


What then are the prospects of constitutional government 
in the new states of Asia and Africa in the remaining third of 
this century? Will there be an increase in the demand for in- 
dividual and corporate freedom? Will there emerge a greater 
respect for a modern form of legal order and a greater readi- 
ness to acknowledge the rights conferred by citizenship? 

The wider diffusion of a sense of nationality to the point 
where the territorial boundaries of nationality and sover- 
eignty coincide is one condition of such a re-establishment. 
Professional differentiation and the associated growth of au- 
tonomous professional and corporate traditions are further 
necessary conditions. The former would provide the unity 
and the sense of affinity so necessary to offset the centrifugal 
inclinations of tribes, religions, professions, and classes. The 
latter would provide the impetus toward pluralism so neces- 
sary to offset the centripetal inclinations of any incumbent 
elite. Both of these depend upon the successful extension of 
education throughout the society, and this can only occur if 
there is sufficient economic development. But an economic 
development great enough to permit the expansion of educa- 
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tional opportunity without a corresponding expansion of em- 
ployment opportunity for the educated will generate restless 
agitation. It will swell the bureaucracy with useless hands and 
discontented minds and will fill cafés and crowd street corners 
with loungers waiting to be swept into turbulence. Under 
such conditions, constitutional government is unlikely either 
to be established where it once existed or maintained where 
it still exists. 

In general, constitutional government in the new states 
seems to be in danger of being lost between the preoccupa- 
tions of governments which have large aspirations and few 
resources and the preoccupations of governments with no 
aspirations except to remain in power regardless of the judg- 
ment of their citizens. In neither situation will governments 
be able to relax or deliberately restrict their powers. 

If the governments of the second type prevail, the re-estab- 
lishment or the new establishment of constitutional govern- 
ment seems to be a remote prospect. If governments of the 
first type prevail, the chances for the renewal of constitutional 
government in the near future are still not very good. Still, 
economic development is bound to produce the professions 
and institutions which are necessary for constitutional gov- 
ernment, even though in the short run they might not be suf- 
ficient. Yet, it is important to remember that constitutional 
government in Europe arose out of a background of absolut- 
ist and tyrannical regimes and that the same might happen 
again in Asia and Africa. 


THE POSSIBILITY OF PLURARISTi: 
CHURCH AND STATE IN 
WEST AFRICA 


James O’Connell 


E ver since Christianity has come into history with its specific 
claim to power distinct from temporal power, the issue of 
church-state relations appears constantly as a confrontation, 
and even conflict, between the two social forms.’ Both forms 
create administrative structures, often on a large scale. And 
both forms exact kinds of loyalty from their members that 
transcend other loyalties. In practice they can avoid conflict 
only through a careful demarcation of spiritual and temporal 
spheres that is more or less accepted by both sides. In cultures 
outside the West—as in the West itself before the advent of 


1. By “‘state” I mean the basic political unit, that is, a grouping of men who 
are organized under authority in a defined territory for the pursuit of tem- 
poral common welfare, the maintenance of order, and the carrying on of 
external relations with other groups similarly organized. Hence a state is nor- 
mally characterized by an explicitly acknowledged form of government which 
is able when necessary to use coercive power, by defined criteria of member- 
ship, a legal system, territorial boundaries recognized internally and externally, 
and diplomatic relations with othef states. 

The context makes clear when “church” is used to designate the totality of 
the Christian groups or one or the other of them. To describe what “church” 
means in this paper we might best turn to the Actes de la Vle Assemblée 
Pleniere de lEpiscopat du Congo (Leopoldville, 1961), p. 21: “The Church is 
the gathering of all the children of God in Christ. . . . She appears first as 
a gathering, that is, a society, an organized assembly of faithful, and an 
ensemble of means that the Lord has prepared to lead men to communion 
with him. Like every society the Church has its structure, its cadres, its leaders. 
. . . But she is not to be reduced to her outward appearance. More deeply, 
the Church is the Communion of men with God and of all of them with one 
another in Christ.” “Catholic” and “Protestant” are used in this paper much 
as they are used in West Africa. 
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Christianity—there was little sense of final distinction be- 
tween political and religious authority. Hence the coming of 
the Christian church among West African peoples raised the 
principle of the distinction of spheres and of loyalties in ways 
with which African society had previously had no experience.? 
However, there was in this respect to be a period of Western 
mediation, the colonial period, during which the churches 
lived with an authoritarian quasi-state that made little or no 
attempt to interfere in directly spiritual matters. 

The colonial period has passed and the churches now are 
faced with cohabiting with the governments of newly inde- 
pendent states which, while they may not repudiate all co- 
lonial settlements, are by no means going to adhere slavishly 
to the precedent set by them. New political circumstances 
bring new problems and tensions. In discussing church-state 
relations, there is considerable methodological value in focus- 
ing attention on problems and tensions. As a method it serves 
to throw light more easily on dynamic elements in the rela- 
tions. But in making some use of this method in discussing 
church-state relations in independent West African countries, 
it is important not to overlook the fact that the basic patterns 
of relations are coexistence, and even co-operation, rather 
than conflict or tension. ‘The same can be said of most periods 
of Western history.* 

The central issue that colors politico-religious relations in 
West Africa is that the Christian churches with their deep 

2. For practical purposes I am taking West Africa to be made up of the 
following countries: Senegal, Mali, Guinea, Sierra Leone, Ivory Coast, Liberia, 
Upper Volta, Ghana, Togo, Dahomey, Niger, Nigeria, Cameroun Republic. 
One might argue that Mauritania should be included. Inevitably in a paper 
of this kind the generalizations made do not apply to all the countries or to 
each country in the same way. Also, the observations made have less relevance 
to Liberia than to the other countries. 

3. Apart from Mauritania, which declares Islam to be its state religion, the 
other states either explicitly or implicitly declare themselves to be secular 
states. Mali, Cameroun Republic, and Upper Volta, for example, say in their 
constitutions that they are “democratic, secular and social.” But in various 


ways freedom in religion is constitutionally safeguarded—in Nigeria it is 
written into the human rights section of the constitution. 
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claim on loyalties and their relatively developed organiza- 
tional structures have to cohabit with new states whose gov- 
ernments are faced with difficult problems of national unity, 
economic development, and international action. ‘To perform 
their tasks these governments will require great powers. In 
the process they may want to arrogate all powers to them- 
selves, and so the churches may be driven to resist such ten- 
dencies and come into conflict with the state. The temptation 
of the state to suppress other groups, whether they be churches 
or trade unions, may be reinforced by the difficulty, if not the 
impossibility, of its own efforts to deal with national under- 
development. Given the shortages of capital, skills, and re- 
sources that exist, the “likelihood is very great that for the 
majority of nations now attempting the long climb [towards 
economic “‘take-off’] the outcome in our time will be de- 
feat.”* The legitimacy of the new governments is apt to 
remain fragile, dependent as legitimacy usually is on a com- 
bination of consent (people consider that this is the right 
government to rule) and functionalism (people consider that 
the government is succeeding in its job). As well as coping 
with the problems of economic development, governments in 
some countries will have to face opposition groups that are 
not always ready to undertake the long work of attrition that 
has characterized parliamentary opposition in a country like 
Sweden and that are ready to toy with faster methods of vault- 
ing into power. Altogether apart from maintaining an uneasy 
rule, the governments are themselves composed of men who, 
no matter how ill-fitted they are for ruling or how badly they 
do their tasks, will not stop at mere constitutional methods 
for insuring that they stay in power. This is the reverse side 
of opposition impatience. These various factors, militating 
against pluralism,® may be reinforced by a typically African 


4. R. L. Heilbroner, The Great Ascent: The Struggle for Economic Develop- 
ment in our Time (New York, 1963), p. 19. 

5. By “pluralism” I mean the acceptance in a society that interest groups 
should be able to organize effectively. In other words, not only does diversity 
exist in this kind of society but it is agreed among the members of the society 
that it has the right to exist. 
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unwillingness, springing from community experience under 
pretechnological conditions, to accept cleavages and dissent 
in acommunity. This attitude has played no small part in the 
forming of one-party systems in the former French territories 
and in the attempt to build an already huge parliamentary 
majority into an overwhelming one in Northern Nigeria. 

These introductory considerations are simply meant to 
draw attention to the fact that many factors at work in the 
new states militate against the possibility of the continued ex- 
istence of a church whose claim on human loyalty and whose 
organizational set-up provide both a theoretical justification 
and a practical framework for limiting the power of the polit- 
ical authorities. At the least these considerations suggest that 
relations will not be easy and that the ecclesiastical authorities 
will have to bring into play a certain suppleness in their pol- 
icy, as civil rulers mobilize all the resources they can to pursue 
the tangible and immediately pressing tasks of social and eco- 
nomic development. 

However, to try to understand the West African church- 
state situation it will be best to take a brief look at its histor- 
ical evolution. That will enable us to see how matters stood 
as the new states came into being. Three case histories of con- 
flict or tension will throw light on adjustment problems after 
independence. But an analysis of some general trends will 
then help to explain why the more normal pattern of church- 
State relations is coexistence and co-operation. Finally, it 
should be possible to draw some conclusions from our de- 
scriptions and analysis. 


I. Historical Background 


Christianity came initially to West Africa in a missionary 
wave that followed the fifteenth-century Portuguese and 
Spanish voyaging along the West Coast. But the resistance of 
the traditional religious beliefs, the failure of the new faith to 
cope with the indigenous social structure, the decimation of 


148 DEVELOPMENT: FOR WHAT? 


the missionaries by disease, and the absence of a sufficient 
number of African priests led to the wiping-out of the early 
endeavors (as in Warri where they had continued down to 
the end of the eighteenth century) or to the achievement of 
a merely stunted planting (as on the Island of Gorée). The 
present establishment of the Christian church derives from 
the renewed European interest in the West Coast of Africa 
that began to surge in the early nineteenth century and that 
led eventually to the setting up of British, French, and Ger- 
man colonies. A random sample of dates gives an idea of the 
pattern of the missionary arrivals: the Church Missionary So- 
ciety established a solid footing in Sierra Leone in 1824 and 
in Western Nigeria in 1846; the Protestant Episcopal Church 
of America in Liberia, 1845; the Church of Scotland Mission 
in Calabar, 1846; the Roman Catholic Mission in Senegal, 
1845; Togo, 1860; and Nigeria, 1861; the Bremen Misssion 
in Togo, 1847; the Basle Mission in the Gold Coast, 1824; 
and the Methodist Missionary Society in the Gold Coast, 
1835. 

‘Though the missionaries followed on the earlier contacts 
made by the traders and made use of the administrative ap- 
paratus of the colonial powers, they went earlier than the 
traders (who long worked through middlemen) into the hin- 
terland away from the coast, and earlier than the colonial ad- 
ministrators they set up permanent stations among many 
coastal and hinterland peoples. ‘The administrators sometimes 
accepted them as the religious arm of the “‘pacification” and 
often protected them. But at other times the administrators, 
especially the French who were quite ambivalent about how 
much anticlericalism was to be exported, hampered their 
work.® Occasionally there were bitter disputes between ad- 


6. Virginia Thompson and Richard Adloff write: “Separation of Church 
and state in France [sic] at the turn of the century dealt a severe blow to 
Catholic missions throughout French West Africa, especially in Senegal, and 
for some years it arrested their expansion.” French West Africa (Stanford, 


1957)» P- 580. 
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ministrators and missionaries. The British colonial author- 
ities prevented or limited missionary activity in Muslim areas. 
But by and large missionary enterprise benefited from the 
colonial legal order and made use of the technology and com- 
munication system that both government and commerce de- 
veloped. ‘The missionaries also shared in the general prestige 
of white colonial power that was in the process of breaking 
the nerve of the traditional African cultural order and shat- 
tering the strength of much of its political rule. In other 
words, the religious impact of the missionaries formed part of 
and reinforced the general cultural impact of the Western 
world on the African communities. The latter, overwhelmed 
militarily and outpaced technologically, almost inevitably ac- 
cepted that their own culture was inferior in almost all re- 
spects, and a long period was to elapse before any widespread 
belief in the value of African culture would gain ground 
among formally educated Africans. In some ways the mis- 
sionaries more than any other group opposed aspects of the 
traditional order, consecrated as the latter was by pervading 
religious systems to which the missionaries were directly op- 
posed. It was going to be a long time before Christian theolo- 
gians, stimulated by the African nationalist movement, in- 
spired by their own biblical revival, and informed by anthro- 
pological research, would recognize the positive worth of the 
metaphysical insights in African religion and assert that 
Christianity had to build on them rather than destroy them.’ 

It is worthwhile to describe briefly the stages of growth of 

7. Eventually, however, many Christian missionaries were ahead of most 
educated Africans in promoting the revival of African culture. What Chief 
Awolowo says of one of them who taught at Wesley College, Ibadan, is worth 
quoting: “The Principal of the College in my time, the Rev. E. H. Night- 
ingale, B. D., suffered a good deal of unjustified criticism. Essentially his view 
was that we should be proud of anything that was indigenous to us; our 
language, our culture and our style of dress. . . . It was believed that Mr. 
Nightingale fostered these policies in order to slow down our progress in the 
Western sense. I shared this view then, but I now think that he was a great 
pioneer. Practically all his critics are today doing precisely what he preached 


many years ago.” Awo: The Autobiography of Chief Abafemi Awolowo 
(London, 1960), p. 64. 
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the colonial quasi-state and its merging into an independent 
African state and to notice a somewhat parallel growth of an 
ecclesiastical order.’ (z) Pioneering stage: This stage in- 
cludes the exploits of some of the explorers, the military lead- 
ers who made the first treaties (Lugard, for example) and 
early administrators (Sir Harry Johnston). It establishes an 
important set of roles, heroic in their proportions, and a my- 
thology of uplift which becomes the first legitimizing basis 
for colonial rule. (2) Politico-administrative stage: A settled 
though rudimentary administration is built up in this period. 
The field officer who constantly tours and who links his ad- 
ministration with the administration of the traditional chiefs 
(over which he wields a veto) is the key figure. (3) Bureau- 
cratic-colonial stage: ‘This period develops in large part out 
of the need for specialization of function and division of labor 
that is imposed by the more ambitious tasks which social wel- 
fare colonialism sets for itself. Administration grows more 
stable as well as more highly organized. Expatriate civil serv- 
ants and the growing number of expatriates employed by the 
large commercial firms live in communities of their own, 
much further removed from Africans than had been their 
predecessors. In this period the theory that justifies colonial 
rule shifts from a lofty moral basis to one based on efficiency 
and skilled manpower. The beginnings of a developed Afri- 
can school system appear. And African nationalism and a de- 
sire for self-government begin to grow. (4) Self-government 
and independence: The colonial governments acknowledge 
that a sufficiently large group of educated Africans is at hand 
to govern. Rather than face continual agitation and possible 
disturbances, they hand over power to Africans through var- 
ious stages of self-government into complete independence. 
The colonial bureaucracy (gradually however being Afri- 

8. The stages of colonialism and introduction of representative government 
outlined in the text are taken from David E. Apter, The Political Kingdom 


in Uganda (Princeton, N. J., 1961), pp. 447-459. I have, however, modified 
Professor Apter’s stages slightly. 
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canized) manages the administration and public institutions 
such as the statutory corporations during this period. But 
with independence (in southern Nigeria before independ- 
ence) the Africanization of the bureaucracy is hastened. And 
the political decisions are now completely in the hands 
of African leaders who nonetheless have to reckon with states 
whose unity is fragile, whose economies are underdeveloped, 
and whose freedom of action in the international scene is to 
some extent hampered by continued economic links (espe- 
cially in the case of the former French territories) with the 
former colonial powers. 

The equivalent stages of ecclesiastical growth are: (zr) Pio- 
neering stage: A man like Father Borghero (Dahomey and 
Nigeria) and his immediate successors work as an advance 
party. They show that people are receptive to evangelization 
and that disease is not the impossible obstacle to expatriate 
missionaries that it was once thought to be. The missionaries 
of this period establish stations on the coast or near the coast. 
But they make journeys into the interior that affect the future 
pattern of mission development. (2) Head mission stage: 
From a few central missions missionaries go on tour and call 
on different areas several times a year. Shortage of personnel 
prevents the setting-up of permanent residences in the out- 
stations. In between missionary visits a catechist serves a little 
group of Christians. Almost from the start each central station 
possesses a school, and some out-stations do. (3) Diocesan and 
parish erection stage: More priests become available; in part 
the stream of expatriate missionaries increases, in part num- 
bers of African priests are being ordained. In the Catholic 
Mission set-up, Mission stations give way to parishes, and par- 
ishes are grouped under dioceses that succeed the old vicari- 
ates and prefectures. Other denominations similarly enlarge 
the organization of their work and turn out (the Anglicans 
better than the Catholics by far) numbers of African priests. 
At the same time the medical and social work of the missions 
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has grown considerably. And the governments, especially in 
the British territories, are willing to work through the mis- 
sion structure to expand primary and secondary school sys- 
tems. (4) National ecclesiastical stage: Most of the Protestant 
bodies have become independent. In countries like Nigeria, 
Anglicans, Methodists, and Presbyterians pursue serious unity 
talks, aware in an African context that many, if not all, the 
issues that divide them are historical and social rather than 
doctrinal. ‘The Catholic dioceses organize nationally in a new 
way. ‘Though many bishops are still foreigners, it is recog- 
nized that it is only a matter of time before Africans take over 
the leadership posts. Catholic expansion however is a long 
way ahead of the number of available African priests and an 
end to the need for foreign missionaries is not yet in sight. 

From this brief historical sketch of colonial and missionary 
development we want to select two themes for some further 
slight expansion: (a) growth of education and (b) ecclesias- 
tical reaction to nationalism. 

a. Schools sponsored by official representatives of the col- 
onizing powers—as well as schools sponsored by private agen- 
cies such as missionary bodies and groups of merchants—were 
as old on the west coast as the quasi-permanent European set- 
tlements. But before long the initiative in this kind of formal 
education went over to the missionaries who alone had the 
organization and the motivation to bear the brunt of the 
work in the early period: The civil authorities helped in 
many instances. But it was not until into the third stage 
(bureaucratic-colonial) that the governments gave substan- 
tial aid to private schools. In their schools the mission- 
aries were spurred by a number of motives: they wanted their 
converts to be able to read the Bible and to become familiar 
with new religious and socio-moral notions; they discovered 
that the people who rejected their teaching were willing to 
risk having their children indoctrinated in return for an in- 
struction in reading, writing, and arithmetic; they used the 
long period of schooling to give a character formation to 
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young people; and, not least, they saw that those they trained 
were able to better their condition in the world. The last 
point is important. ‘The mission schools prospered because 
they fulfilled a real economic function. As administration 
and commerce expanded, there was need for indigenous aux- 
iliaries who filled the lower posts and were much less expen- 
sive than expatriates. The education given was literary. Of- 
ten the schools were criticized for that; early colonial reports 
foreshadow later reports under self-government that lament 
the absence of technical education. But the missionaries had 
neither the capital nor the skills required for technical edu- 
cation. And in any case, a politico-legal administration 
(which even now is only slowly changing) and a trading 
economy held out principally a demand for clerks. In this 
demand also lay the source of the reproaches addressed to 
the missions for turning out uprooted, half-educated genera- 
tions of Africans who moved awkwardly in both a tribal 
world and a Western world. But it was these products of the 
mission schools who were, for the most part, to lay the foun- 
dations for a new African self-awareness, and eventual na- 
tional consciousness. 

The upshot of the mission concern with education was that 
as the various territories approached self-government the mis- 
sion bodies—though they were subject to government con- 
trol and inspection in their schoolwork—had in their hands 
an enormous part of the administration of education.® This 
situation meant that a large amount of ecclesiastical energy 

g. A rough outline of elementary school figures gives an indication of the 
importance of the missions in education. In Senegal the Catholic mission 
operates 281 classrooms out of the country’s total 2,233 classrooms; in Mali 
mission bodies operate 42 schools out of 425; in Sierra Leone mission bodies 
Operate 468 out of 523 schools; in the Ivory Coast mission bodies operate 500 
of the 1,551 schools; in the Upper Volta 41 per cent of the schools are mission 
schools; in Ghana mission bodies operate 3,201 out of 4,546 schools; in Togo 
mission schools taught 42,112 of the 87,461 children in elementary schools; 
about 50 per cent of the children at school in Dahomey are in mission schools; 
7.3 per cent of children in Niger are in mission schools; over 70 per cent of 
the children at school in Nigeria are in mission schools; in the Cameroun 
Republic 2,013 of the 2,471 schools are mission schools. These figures are for 


the most part 1959 figures. I have taken them from Helen Kitchen, ed., The 
Educated African (New York, 1962). 
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went into quite secular aspects of school organization. It 
meant also that a situation existed that for several reasons the 
new political leaders would inevitably question: (1) Educa- 
tion plays a central role in the creation of a national spirit 
and identity. Political leaders are usually unhappy to leave 
this task in private rather than public hands. Also in coun- 
tries where great stress is being placed on unity, the denomi- 
national control of education tends to be regarded as divi- 
sive. (2) ‘The religious ideology of the churches has been 
imported; their work has gone on for a long time in collabo- 
ration with the colonial regime, following curricula that 
were often enough little adapted to African history or values; 
and actual control of the schools in many cases remained 
under the supervision of foreign priests. In short, political 
leaders sometimes made the charge themselves, and they 
were sensitive to the charge when made by others: that edu- 
cation could not be truly national while it was in the hands 
of the churches. But against these considerations was the fact 
that the missions were willing to move with the times and 
the government could exercise final control over curricula 
and examinations. And governments that were beginning to 
discover how costly administration was were thinking twice 
before adding substantially to administrative work by sub- 
stituting themselves for the religious bodies in educational 
administration.?° 

b. The period that lasted from the end of World War II 
to 1958 was the critical time in which the African nationalist 
movements took decisive shape and spelled out their objec- 
tives. By 1950 it had become clear that independence for 
most of the countries was little more than a few years away. 
At the end of the war the Christian religious bodies were still 
for the most part controlled by expatriates. They were ini- 


10. A Sierra Leone white paper on education observes, for example, that 
the government “. . . fully appreciates that more than half the existing 
primary school accommodation in Freetown is already provided by the 
Churches . . . [who] provide for 20 classrooms to absorb some 600 children.” 
White Paper on Educational Development (Freetown, 1958), p. 4. 
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tially bewildered and frightened by the emergence of African 
nationalism and—to say the least—did not take kindly to it. 
Many of them were convinced that Africans were not ready 
to govern themselves. Moreover they had worked out a modus 
vivendi with the colonial authorities, men of their own cul- 
ture whose reactions were largely predictable, and they saw 
little but insecurity in political change.“ These fears were 
not eased and the churchmen were not rendered more kindly 
disposed towards the nationalist movement when some na- 
tionalists in their new-found sense of things African began to 
attack Christianity as a foreign importation; other national- 
ists went even further to castigate missionaries bitterly and 
unfairly as imperialist minions whose main function had 
been to reconcile Africans to the colonial conquest. What 
further upset religious leaders in the French territories was 
the link of Felix Houphouét-Boigny and the Rassemblement 
Démocratique Africaine with the French Communist Party 
that lasted until 1950. And formed as they were in the older 
European tradition where socialism and anticlericalism went 
hand-in-hand, the missionaries were little equipped to under- 
stand African socialist aspirations and emphases. 

Only belatedly did most churchmen recognize the inevita- 
ble victory of the independence movement, begin to glimpse 
its positive values, and set out to work within its context. To 
some extent, however, many churchmen have not recovered 
from the insecurity of this period. One writer, commenting 
on the Catholic church in the new French-speaking states, 
says: “In the face of political regimes which at worst have 
been hostile and at best complacent, the Church has reacted 
with indecision, uncertainty, and, at times, excessive cau- 
tion.”'? Undoubtedly the church lost some good will among 
African nationalists by its initial failure to appreciate and 


11. Adloff and Thompson point out: “Since World War II the attitude of 
the French Government towards both Catholic and Protestant missions in the 
Federation has mellowed.” Op. cit., p. 582. 

12. Victor D. DuBois, “Recent Trends in French-Speaking West Africa,” 
Africa Report (March, 1963), p. 15. 
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sympathize with the independence movement. However, 
many Christian nationalists were able to distinguish between 
their religious allegiance and their political aspirations. ‘They 
also recognized that missionaries, even those opposed to na- 
tionalism, had served the countries devotedly and had been 
foremost in organizing the schools that lay behind the devel- 
opment of nationalism. Finally, some left-wing priests helped 
the nationalist leaders in many ways, and papers like Afrique 
Nouvelle and the Nigerian Catholic Herald gave articulate 
and outspoken support to the maturer nationalist claims.1* 


Il. Three Case Histories of Conflict and Tension 


It is against the background of the history that has been 
sketched, the problems that the new states have to face, the 
spiritual objectives that the churches pursue, and the tem- 
poral involvements that they are committed to that we can 
turn to consider three case histories of conflict or tension that 
have marked the progress of contemporary West African 
church-state relations. 


1. Guinea and private schools 


In January, 1959, President Sékou Touré announced that 
Guinea was setting up a national plan for education and that, 
in the course of its implementation, private schools (mainly 
Catholic with a few Protestant) would be taken over; in the 
meantime, however, they would receive subsidies as usual. 
This policy was in keeping with the general Guinean attempt 


13. On the contribution made by Christian missionary influences to the 
African nationalist movement James §. Coleman has several interesting ob- 
servations. He points out, for example, the influence exerted by groups in 
the United Kingdom and the United States: “. . . the host function of Christian 
groups and individual Christian spokesmen in the two countries has been a 
significant element in the development of Nigerian nationalism. More con- 
servative or more cautious Christians might have considered such activity as 
premature or improper, or even left-wing; nevertheless, it is a strand in the 
Christian-missionary influence which has been under-estimated, particularly 
by the nationalists themselves.” Nigeria: Background to Nationalism (Berkeley 
and Los Angeles, 1958), p. 111. 
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to plan its economy and its manpower skills on a national 
level, to organize all groups through the party, and to create 
a national identity through unity of effort and doctrine. 
Speaking against teachers who disagreed with “teaching poll- 
tics’ in the schools, Sékou Touré insisted: “For them [the 
teachers] the young must know nothing about politics. As if 
the facts of politics were not the condensation of economic, 
social, and cultural facts!’ Similarly in creating a single na- 
tional youth organization, Sékou Touré said: “‘a goodly num- 
ber of our comrades believe that liberty consists in letting 
everyone do and say what he pleases, in letting every class of 
youth organize as it wishes and take what initiative it pleases. 
Well, the Party . . . does not agree. For the Party. . . liberty 
is only a tool, a tool for organizing and orienting our activi- 
ties to conform with the popular will.”!® Other statements 
went even further in a totalitarian direction. 

Catholics in Guinea form a tiny minority—25,000 from a 
population of 2,500,000. Uneasy as they were about the di- 
rection of policy and the relations being opened up with 
Communist-bloc countries, the Catholic leaders hesitated to 
take a stand. But the schools were nationalized sooner than 
was expected in mid-1961 and at the same time Sékou Touré 
indicated scathingly that his government wanted no non- 
Guineans in charge of religious bodies in their country. The 
Archbishop de Milleville of Conakry was provoked by the 
nationalization and by Touré’s comments to send the presi- 
dent a letter in which he made a traditional and moderate 
exposition of the relations between church and state. The 
Guinean government reacted by immediately expelling the 
Archbishop. Sékou Touré declared that in the future “no 
Catholic prelate except an African would be accredited to 
Guinea.” After the expulsion the Apostolic Delegate, resid- 

14. Action Politique du Parti Démocratique de Guinée pour Emancipation 


Africaine (Conakry, 1959), p. 413. 
15. La Liberté (April 10, 1959), p. 4. 
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ing at Dakar, went to Guinea to hold consultations with the 
government. Not long afterwards a Guinean was appointed 
Archbishop of Conakry, and the government sent represent- 
atives to the consecration ceremony. 

This particular crisis became acute because it involved is- 
sues that seemed vital to both sides. ‘The stand of the church 
challenged the claim of a one-party authoritarian state to 
mobilize all groups in a monolithic way and to politicize the 
entire social life of the country. ‘The failure of the church to 
Africanize its leadership and personnel also exacerbated 
Guinean feelings that were still raw both from the traumatic 
step of saying “no” to De Gaulle and from the abrupt and 
wantonly destructive withdrawal of French personnel at the 
moment of independence. ‘The move of the state to take over 
the schools, no matter what warning had been given, threat- 
ened a sphere in which the modern church has consistently 
battled for rights and a sphere which in West Africa has also 
been a leading means of conversion and instruction. The in- 
sistence on Guinean leadership in the church upset an exist- 
ing situation of French missionary leadership. But more im- 
portant, it threatened the principle of the right of the church 
to name its own leaders. In the upshot the Guinean state was 
seen to be rather less totalitarian than some statements might 
have suggested. And the church recognized that useful though 
the schools were the Christian apostolate was not irremedi- 
ably tied to them. 

That the Guinean authorities did not feel obliged to 
oust the church from the country is an indication that their 
declared aim to politicize the organizational structures of the 
country is in practice limited to exercising control over forces 
that are decisive in creating a national image and national 
unity, in deciding the legitimacy of government, and in con- 
tributing to manpower formation and economic growth. The 
organizational confines of the party structure and the rela- 
tively little developed civil service cadres make impossible the 
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kind of totalitarian control that the complex and pervasive 
Russian bureaucracy achieved. At one stage the kind of or- 
ganization that had been achieved in Guinea gave the im- 
pression that Sékou Touré and the Parts Démocratique de 
Guinée would carry Guinea faster towards modernization 
than any similar African country.1® But now a lot of the ef- 
fort and idealism has faltered.’ It is clear that too much or- 
ganization was attempted too soon and that it was not possi- 
ble to plan the economy as thoroughly as the party leadership 
desired.'® It is also clear that the Guinean people were not 
ready to accept the rigidly conceived communal labor 
designated as investissements humains. The Guinean leaders, 
in fact, overestimated their own capacities and underesti- 
mated the problems that would arise in the course of socio- 
economic reform. ‘The consequence has been political dis- 
content manifested in the teachers’ strike in 1961 and peasant 
disturbances in 1960 and 1961. However, the Guinean goy- 
ernment has shown considerable suppleness in its capacities 
to revise its policies. And it has shown a seriousness and 
thoughtfulness of purpose that governments in other devel- 
oping areas have not often matched. 

It is difficult to sympathize with the Catholic authorities 
for the long years of lack of foresight that left the church 
with so few Guinean priests and so little Guinean leader- 

16. The Guinean effort to expand education has some striking successes: “In 
1958, on the eve of independence, there were 1,500 pupils in Guinea qualified 
to receive the CEP (Elementary School Certificate). By 1959, this number had 
increased to 4,000. In comparison to goo students admitted to the first form 
in 1958, the following year saw the same group augmented by nearly 100 per 
cent to 1,750. In 1959, primary schools, both public and private, had a total 
enrollment of 52,000 pupils. By April, 1960, this figure had climbed to 84,000.” 
Victor D. DuBois in Kitchen, The Educated African, p. 537. 

17. René Dumont of whose devotion to African causes there can be little 
doubt describes the “Guinean adventure” in his L’Afrique noire est mal partie 
(Paris, 1962). He remarks simply: ““The Guineans were not willing to make the 
necessary efforts and accept the discipline needed for the measures they 
adopted... .” p. 227. 

18. A correspondent in West Africa, July 21, 1961, in an article, “Education 
in Guinea,” wrote: “The lack of able administrative staff to put these de- 


cisions into effect [decisions dealing with the organization of education] has 
resulted in inefficiency and no little confusion.” 
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ship at the moment of independence. However, the refusal 
to accept the contribution of the French Catholic priests in 
organizing education foreshadowed the resentment that the 
Russian technologists would meet as they urged governmen- 
tal efficiency on the Guineans. Earlier the French trading 
firms had been expropriated and a United Nations technical 
assistance team was obliged to leave the country when its ef- 
forts had been spurned. For this somewhat doctrinaire ill-will 
towards foreigners, Guinea has paid a heavy price in a slower 
than necessary pace of economic growth and in the trading 
failures of the Comptoirs Guinéens de Commerce Extérieur. 
Foreign aid may need to be looked at carefully and trading 
firms certainly should be controlled. But Guinea—or any 
West African country—cannot afford to reject easily foreign 
skills or not to make use of the good will that exists in many 
parts of the developed world toward the efforts of the new 
states. 


2. Ghana and socialist flexibility 


Addressing the Anglican Synod of Accra in August, 1962, 
the bishop of Accra, the Right Reverend R. R. Roseveare, 
denounced the godlessness of the instruction being handed 
out to members of the Young Pioneer Movement and the 
extravagant cult of President Nkrumah’s personality within 
the movement. The Bishop said: “Not only myself, but all 
Heads of Churches in Ghana, are shocked by the Godless- 
ness of this Movement and by some of its phrases and songs 
prescribed for the children to repeat or sing. We made our 
views known to the Minister of Education last April, say- 
ing that we found it impossible to give our support and 
co-operation in the development of the Movement as at pres- 
ent constituted. Moreover, it seems that the Movement con- 
fuses the work and example of a great man with Divine Acts 


19. In writing this section I have been able to draw on Professor David E. 
Apter’s “The Politics of Solidarity in Ghana” which is to appear in James S. 
Coleman and Carl G. Rosberg, Political Parties of Tropical Africa. 
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which are unique in history. This incipient atheism is quite 
foreign to the traditional concept of the African personality.” 
The movement was founded in part to absorb some unem- 
ployed school-leavers and to make use of them in socially 
valuable labor fields and in part to have at hand an élite 
band of young people, highly indoctrinated in Nkrumaism 
and dedicated politically, who could be used to spearhead the 
organizing of young people generally in Ghana. Carrying on 
the African praise-song tradition, the Young Pioneers in- 
dulged in the most extravagant lauding of the President and 
heaped on him attributes that in some cases derived from 
Christian worship and were meant to convey the divine om- 
nipotence.”° Just at this time extreme socialist tendencies also 
seemed to be gaining ground among the leaders of the Con- 
vention People’s Party grouped around the president. Some 
Christian clerics believed that Ghana was being guided toward 
a form of totalitarianism, if not toward a completely Commu- 
nist state, as leaders issued threats to nationalize all private 
enterprise and as government-sponsored organizations such as 
the National Council of Ghana Women, the Co-operative 
Movement, and the Trade Union Council set up links with 
international Communist bodies. By and large the churches 
had not reacted strongly in the face of what was going on. 
More than one cleric, however, had criticized the ruling 
party’s ideological outpourings, and nothing happened except 
that individual clerics were criticized by party leaders or party 
newspapers. ‘The churches generally were hampered by dis- 
trust of their own capacity to face the power of the state. In 

20. The following paragraph—from the Evening News—is an example of 
the kind of material that was upsetting the Christians: “Nkrumah is our 
Messiah. Whoever sees his brother’s need and supplies it—not by casting off 
the discarded garment to him—but by giving him a moral and _ spiritual 
standard by which he shall live; that is the Messiah, the Saviour, the Christ. 
. .. Long before Jesus, were men like Moses, Joshua, Elisha, etc. who demon- 
strated the true idea of sonship. This demonstration is by no means ended 
with Jesus. Why! Karl Marx demonstrated the Christ, and so did Lenin of 


U.S.S.R., Gandhi of India, Moa [sic] of China and in our midst is Kwame 
Nkrumah.” Cited in Apter, “The Politics of Solidarity in Ghana” loc. cit. 
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any case they were also unsure of how they might best inter- 
pret events and did not know if they had sufficient reason to 
enter into direct conflict with the government. 

Bishop Roseveare chose a very sensitive moment to speak. 
A bomb had just been thrown at the president. The publicity 
given to his criticisms jostled in the newspapers with the after- 
math of the bomb explosion. ‘The party organs, Ghanaian 
Times and Evening News, turned on him with bitter vicious- 
ness, even suggested that he was a foreigner who had been in 
some way associated with the bomb plotting, and demanded 
that he be expelled. He was called to the office of the Minister 
of the Interior, Mr. Kwaku Boateng, who told him: “It is the 
opinion of the Government that the Church must never in- 
terfere with any Government policies.”” His residence permit 
was withdrawn, and he was expelled. Archbishop Patterson 
of the West African Province, who was visiting Ghana at the 
time and who publicly supported Bishop Roseveare against 
the attacks being made on him, was also required to leave 
the country. 

‘Two interesting reactions followed in Christian opinion. 
The first was that, unlike the Catholic bending before the 
breeze in Guinea, the Ghanaian Anglicans resisted vocally. 
The Anglican Synod of Accra stood firm behind its bishop. 
The second was that the reaction to the incident spread be- 
yond the Ghanaian frontier, especially to Nigeria where 
people were also incensed at the expulsion of Archbishop 
Patterson. The Governor of Eastern Nigeria, Sir Francis 
Ibiam, sent a telegram to a Synod of West African Anglican 
bishops being held at Lagos: “I strongly support Bishop 
Roseveare for denouncing Godlessness of Ghana Young Pi- 
oneers.” The eastern government-owned newspaper, Nigerian 
Outlook, said that the Bishop would not have been doing his 
duty if he had shut his eyes to what he had condemned. How- 
ever, the Bishop owed at least part of his support from the 
government-owned newspaper to the ill-feeling that existed 
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at the time between the Ghana and Nigerian governments. 

At much the same time as Christian opinion reacted vigor- 
ously, two ministers—Tawia Adamafio, Minister of Informa- 
tion and Broadcasting and Ako Adjei, Minister of Foreign 
Affairs—and several party leaders were put under preventive 
detention. They were suspected of having been implicated in 
bomb attacks. These men were also part of the kernel of the 
group that had been pushing extreme socialist views and that 
had been using adulation of the president as a means of get- 
ting their views across. ‘Though sticking to socialist views the 
president brought back old guard leaders, Kofi Baako and 
Kojo Botsio, who had been eliminated previously in the name 
of socialist purity, and Nathaniel Welbeck, who had been out 
of favor for having messed up assignments in Guinea and the 
Congo. What these men had in common was tried loyalty to 
Nkrumah and a future which was linked to his. ‘This was in 
contrast to the attitude of the imprisoned leaders who had 
clearly looked on the president as dispensable. Nkrumah him- 
self was dismayed by some of the socially disruptive effects 
of a socialism that had got out of hand and was shaken by 
plots that appeared to come from associates who had most fos- 
tered fulsome adulation of him. 

Apart from the timing of his address, which was decidedly 
unfortunate, Bishop Roseveare had largely been the victim of 
party groups led or heavily influenced by this apparently 
Marxist (it is difficult to say how sincere the Marxism was), 
anti-religious, and xenophobiac faction. The latter used the 
name and influence of the president to legitimize their doc- 
trinal orientation and to turn the bishop into a scapegoat for 
opposition to the president. Bishop Roseveare himself insisted 
that his expulsion could not have been known beforehand to 
the president—and it is true that for some time decisions on 
quite important matters had been taking place without the 
president’s knowledge. Bishop Roseveare also insisted that he 
saw no incompatibility between belief in God and socialism 
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and that he himself had been “politically a socialist for years.” 
These were wise insistencies in a country where policy had 
little choice except to be socialist and where power was very 
much personalized. Nkrumah’s approach to socialism had 
never been doctrinaire, and he had never shown himself 
either antireligious or anti-Christian. He was simply deeply 
convinced that the state had to take the initiative constantly 
and provide both capital and organizational strength in the 
conditions of African underdevelopment. 

In recent times, since the fall of those whom Professor Ap- 
ter calls the “socialist opportunists,” there has been a new 
stress on the role of the civil service and the party has been 
reorganized in the constituencies. The Christian churches are 
not looked on as offering doctrinal opposition to a presiden- 
tial leadership in which Nkrumah increasingly looks like a 
modernized version of a traditional Ghanaian chief. Rather 
are their efforts welcome as part of the social and economic 
effort of the nation. Expelled in August, 1961, Bishop Rose- 
veare was allowed to return in November of the same year. 
The return of the bishop underlines the pragmatic approach 
of President Nkrumah and his capacity to conciliate impor- 
tant sections of opinion in his own country and outside, even 
if this means revising a governmental decision. The attempt 
has been given up to “blend party, state, and society in a 
single community.” The CPP now believes simply that loyalty 
should be shown to the president and political differences 
should be worked out within the party fold. Other social 
differences, including religious ones, are not expected to be 
rejected and are being treated with a new respect. 


3. Eastern Nigeria and religious politics 


Addressing a group of Catholic students at the University 
of Nigeria Nsukka, in May, 1961, the Archbishop of Onitsha, 
Dr. Charles Heerey. made comments in which he warned 
Nigerians against having anything to do with communism. 
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The remarks were banal enough and the kind that might 
have been expected. But as soon as they were reported 
in the press, there was uproar. From many sides condemna- 
tions of the archbishop’s stand poured in. Two explicit 
charges were made against him in newspaper columns, in 
letters to the editor, and in speeches made by politicians. One 
was that he was a churchman interfering in politics. ‘The 
other was that he was a foreigner trying to impose foreign 
views on Nigeria. In other words many Nigerians were con- 
tending that their leaders could make their own way ahead 
without clerical strictures or foreign advice. But behind the 
explicit charges lay a situation in the eastern region of Ni- 
geria in which religious cleavages, political competition, and 
anticlerical resentment over schools ignited other issues. 

In Eastern Nigeria, Roman Catholics and Anglicans are 
fairly evenly matched in numbers, though in recent years the 
Catholics have expanded more rapidly. Strong rivalry might 
be expected in these circumstances, and in fact it does exist. 
Other factors aggravate the rivalry: Nigerian Anglicanism 
derives from a Low Church outlook that is traditionally hos- 
tile to the Church of Rome; and Nigerian Catholicism has 
been built up by Irish priests who cherish a nationalist as well 
as a religious dislike of Anglicanism. These several factors 
have sharpened the edge of religious competition and have 
led in some instances to bitter and undignified scrambles 
among communities to found, or to take over, schools and 
hospitals. When elections began to be held in the region, re- 
ligious differences made their way over into the political 
field. In the largely one-party Ibo country, what counted was 
to secure the NCNC (National Council of Nigeria and the 
Cameroons) nomination. Candidates mustered all the in- 
fluence they could, and that sometimes included religious sup- 
port. In some areas, undoubtedly, ministers of different de- 
nominations urged privately or publicly that a nomination 
should go to the candidate who was a member of their de- 
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nomination. Two predominantly lay organizations—one An- 
glican, the other Catholic?!—were widely suspected of lob- 
bying for candidates, and even of providing funds to facilitate 
the securing of nominations by certain candidates. Given this 
situation, it is obvious why “religious politics’ came to be 
used as a term to designate an undesirable form of political 
conflict. But we must be careful not to oversimplify. In most 
eastern constituencies the issue of “religious politics” did not 
arise. In certain cases where it did arise, it arose not because 
candidates were representatives of religious blocs but because 
one or more candidates set out to raise all the support pos- 
sible and make capital out of a religious affiliation. In other 
cases the religious issue was built into generation-long rivalry 
in areas where towns or lineages had adopted different forms 
of Christianity and old rivalries surfaced in the guise of re- 
ligious politics. But the marginal cases of conflict obtained a 
publicity out of proportion to their importance. They also 
evoked bitterness out of proportion. And they helped to con- 
firm Catholics and Protestants generally in religious distrust 
of one another. 

The sharp reaction to the archbishop’s comments occurred 
when the battle for nominations in the regional elections was 
about to become intense. Those responsible for the public 
attacks were mainly eastern (and indeed Ibo) non-Catholic 
political activists. What was surprising was the initial slow- 
ness of the Catholics to come to the defense of the arch- 
bishop. This may be explained by two reasons: (z) Many 
Nigerians, belonging to all denominations in the south, re- 
sent clerics making political statements. This resentment 
stems in part from a view, common even among Catholics, 
that religion has no concern with political decisions. (2) ‘The 
resentment is heightened by the overwhelmingly foreign 
(Irish) make-up of the Catholic clergy. So uneasiness about 


21. Eastern Nigeria Catholic Council and the Convention of Protestant 
Citizens. 
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the church’s role in politics and embarrassment about the 
ethnic composition of their clergy hampered Catholics’ reac- 
tions to attacks that they undoubtedly resented. But the 
political basis to the bitterness of the attacks was reinforced 
by the manner in which Nigerian Protestants seized on the 
opportunity to strike a blow against Catholicism as a religious 
organization. One Anglican priest-journalist even suggested 
that Nigeria might adopt an Indian solution and prohibit 
the entry of missionaries who were to be engaged only in pas- 
toral work and did not justify being admitted on educational 
or medical welfare grounds. 

Controversies wax warm easily in Nigeria, and acrimony 
tends to outpace the reality of the cleavages. But as the attacks 
on Archbishop Heerey continued longer than the few days or 
a week that might have been expected, the Catholics began to 
react. They were conscious that he was one of their religious 
leaders and that he had given long years of service to the 
country, playing especially a foremost role in organizing edu- 
cation. ‘They denied that his words lent themselves to the 
construction put on them and asserted that what he had said 
was correct. Catholic critics also pointed out that in many 
ways it was they who had had to fight to defend themselves 
and to claim their rights in politics because the older intelli- 
gentsia who had long controlled things was predominantly 
Protestant. Catholics were particularly incensed that the gov- 
ernment-owned Nigerian Outlook was, they considered, be- 
ing used to launch attacks on the Catholic church. The 
controversy died down after some weeks. But sporadic shots 
continued to be fired by members of both sides. Fortunately 
by this time sensible Anglicans and Catholics saw that both 
denominations were being harmed by this internecine strife. 
The politicians also wanted badly to try and end “religious 
politics” and so eliminate at least one exacerbating factor in 
struggles for nominations. Talks went on behind the scenes. 
Finally Dr. Okpara, the premier of the region and a Metho- 
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dist, several Catholic and Protestant political leaders, and 
religious leaders from various bodies met and agreed on co- 
operation among all groups to end these struggles. ‘The agree- 
ment was given wide publicity. 

Behind the outburst against Archbishop Heerey and the 
Catholic clergy lay an even deeper issue, especially in the long 
run, than what we have so far been mentioning: control of 
educational organization. More even than in the play of 
party politics, political leaders had grown to resent the role 
of the church in education and to regard it as an anachronism 
that reflected badly on the country’s administrative matu- 
rity.°? Once more—as in Guinea—the fact that many managers 
of primary schools and principals of secondary schools were 
expatriates, especially in the Catholic church, aroused fears, 
both genuine and hypocritical, that colonial influences would 
still go on existing. A final cause for concern lay in the way 
that denominational education split communities. The Dike 
Committee made observations that illustrate these points:?3 


In spite of the fact that the Voluntary Agency schools are for 
the most part maintained by Government funds, yet their pro- 
prietors and managers, divided as they are by rival denominations 
and divergent educational and economic aims, still retain firm 
control of these institutions. . . . Evidence abounds to show that 
Protestants will co-operate with Government if taken into con- 
fidence in working out a system of state education. . . . It is the 
view of the Committee . . . that the Catholic mission which owns 
and controls a little less than 50 per cent of the schools in the 
Region and which received well over 1 million last year from the 
state to run these schools, is opposed to state education... . 
Another aspect of the Catholic position to which our attention 


22. The only other country where there is an antagonism to the church 
in education that is comparable to that in Eastern Nigeria is the Ivory Coast. 
There it comes in part from a strongly lay tradition in the teaching profession 
that derives from the French tradition; in part also—as in Eastern Nigeria—it 
comes from anticlerical feelings that are caused by administrative friction 
between the clerics who operate the mission school system and the teachers 
who work for them. Clerics have constantly underestimated the political hos- 
tility that has accrued to them from the latter factor. 

23. Report on the Review of the Educational System in Eastern Nigeria 


(Enugu, 1962). 


THE POSSIBILITY OF PLURALISM 169 


has been called is the clerical control of their schools. This situa- 
tion, their own supporters allege, leaves little room for the ad- 
vancement or promotion of laymen in their organisation. Since 
Nigerian clerics have not been turned out in great numbers to 
take over from foreign priests, the Nigerianisation of education, 
which has taken place in the Protestant agencies, has not been 
matched by a similar movement in the Catholic mission. Never- 
theless even those who criticise aspects of the existing organisation 
of Catholic education are not blind to its great achievement. 


When the government of the eastern region decided to 
introduce universal and free primary education into the re- 
gion—beginning in December, 1956—it also decided that 
the huge expansion of schools that the scheme would involve 
should take place through the local councils. ‘This was a clear 
declaration that the state was opting in principle for a system 
of public education run by secular authorities. The scheme 
failed disastrously, and its failure brought a lot of odium on 
the government. Primarily it failed because its financing had 
not been worked out properly beforehand and it cost much 
more than had been anticipated. But contributing factors in 
the failure were the inefficiency and corruption of the local 
councils which were responsible for the management of these 
new schools, the poor quality of the teachers employed, and sub- 
standard buildings and equipment. Not the least factor in the 
failure however was the hostility of the Voluntary Agencies, 
especially the Catholic mission, who were not prepared at 
that stage to see the organizational control of the schools (the 
state simply sent its inspectors and officers to control standards 
and the spending of grants) pass out of their hands. Enjoying 
more of the confidence of the people than the government 
realized, their opposition, coupled with the low standards of 
the new schools and the introduction of fees in all schools a 
year after the start of the scheme, helped to trigger discontent 
that broke out into rioting in certain parts of the region. 
Eastern politicians with secularist leanings have not forgotten 
the ill-will that the missions bore them at this period. ‘Their 
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rancor against the Catholic mission was not the least reason 
for the attacks on this mission by the government paper. 

After 1957 the numbers of children going to school 
dropped with the reintroduction of fees. The schools closed 
in consequence of the drop were mainly local council schools. 
Since then, where educational expansion has taken place in 
both primary and secondary schools, the government has 
tended to favor expansion through local bodies rather than 
through the Voluntary Agencies. But this tendency has not 
been firm and the members of the regional cabinet have been 
far from agreed on it as a policy. In fact, the government and 
the Agencies are continuing at present the previously exist- 
ing relationship in education rather than working out a new 
one. It is significant that the Report of the Dike Committee, 
suggesting some changes, which was presented to the govern- 
ment in 1959, was not published until 1962 because the gov- 
ernment had little desire to alienate the Catholics whose 
susceptibilities were offended by parts of the Report. The 
problem that the then Director of Education for Nigeria, 
Mr. R. A. McL. Davidson, posed in 1947 still remains: “It 
thus becomes essential to redefine the relationship between 
Government and Voluntary Agencies, so that in future, Gov- 
ernment, Voluntary Agencies and their respective staffs know 
clearly their several and related responsibilities.’”” Good will 
on both sides could work out a relationship that gives the state 
the increased role that it must eventually play, relieves the 
missions of organizational tasks that are diverting energy 
from pastoral tasks and yet gives religion its place in educa- 
tion. But it is doubtful if at present the state can increase its 
financial commitments or stretch its administrative structure 
much further in education without damaging its efforts in 
other spheres. And the churches are unlikely to want to 
change an existing relationship that for all the administrative 
burdens it imposes meets their religious requirements. 

To sum up: the controversy over Archbishop Heerey’s 
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statement, seen against the play of politics and the organiza- 
tion of education, throws fascinating light on the complex 
elements that go into the making of democracy in East 
Nigeria. Specifically it emphasizes: (z) The bid for nomina- 
tion as a party candidate is so far from being completely 
controlled by the NCNC National Executive that candidates 
seek constantly to muster all the support they can in the con- 
stituencies. (2) The time has not yet come—though if the 
region should make a deliberate decision in this direction, it 
could come quite soon—when the state can administer the 
educational system as much as it does in a country like Eng- 
land. But many Nigerian political leaders in the east—and 
elsewhere—look forward to so doing. (3) Meantime in spite 
of misgivings about using religious and foreign skills the gov- 
ernment is content to go on using them. (4) The Catholic 
church in this controversy and at other times has received due 
notice that her chief prelates and leading spokesmen must be 
Nigerians; otherwise Nigerian sensibilities are likely to con- 
tinue to be affronted, and the church can hope to make little 
impact on public life. (5) The deep loyalty of the Catholic 
members suggests that the present price a government would 
pay for entering into direct conflict with the church would 
be much too great for it to be contemplated politically. 


III. Co-operation Rather than Conflict 


What these case histories enable us to do is to observe where 
latent possibilities of stress have erupted into open conflict in 
the postindependence period. There is hardly any West 
African country in which some of the trends and tensions 
manifest in Guinea, Ghana, and Eastern Nigeria are not to be 
found. Yet, though it has been important to single out these 
specific instances of troubled relations, it would be no better to 
judge the general situation from cases of conflict than it would 
be to construct a view of human nature from a psychiatrist’s 
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pages. Hence, it is important now to look at the general situ- 
ation which by and large reflects church-state amity and co- 
operation and to understand the reasons that lie behind it. 
What we shall find is that the complaint against the foreign 
origin of the Christian church and the charge that Christian 
priests destroyed or neglected African values and traditions is 
no longer so freely made and that the religious and temporal 
contribution of the church is more deeply appreciated and 
more accepted than at any time since the beginning of the 
nationalist movement. Several reasons explain this improve- 
ment: a new emphasis and content in nationalism, social 
change seen as modernization rather than as Westernization, 
and the number and devotion of Christians, 


1. A new nationalism 


a. ‘Though a sensitivity still remains, the inferiority com- 
plex and the hurt both taken and given in the colonial era 
have begun to disappear. African leaders now wield political 
power, and African administrators fill the top-ranking civil 
service posts in most of the West African countries. These 
men realize that they are in control of their countries, and 
they believe that they can handle outside contributions, no 
matter where these contributions come from, If the West 
African leaders intend to scrutinize carefully what is foreign, 
they intend to reject nothing simply because it is foreign. 
Christianity is more likely now to be asked what it is than 
where it came from. 


b. The days of the nationalist frills when energies had to 
be predominantly geared to achieving political freedom have 
gone. Freedom is now seen to be illusory without a rising 
standard of living; it is seen to be fragile without a basic and 
minimum unity existing between the various ethnic groups 
that make up each country. In other words, governments are 
seeking to concentrate their efforts on economic growth, 


social welfare, and national integration. Statesmen and ad- 


THE POSSIBILITY OF PLURALISM 173 


ministrators are gladly accepting contributions that further 
these objectives. ‘The Ivory Coast, Ghana, and Sierra Leone 
seek foreign investors and offer them safeguards; Senegal 
called on Pere Lebret, a French Dominican priest, and a 
team of collaborators to work out the most concretely socialist 
economic plan in West Africa; Nigeria is making ample use 
of foreign technicians; and even Guinea and Mali have been 
seeking better relations with France. In the sphere of eco- 
nomics and social welfare, the Christian churches have 
helped especially in education and medicine. A great part of 
the educational development of most of the countries would 
not have taken place in the past—and could not be main- 
tained on the same scale in the present—without the rela- 
tively inexpensive and skilled manpower and the organiza- 
tional structure that the churches provide. Even the once 
easily made sneer that the missions did no more than turn out 
clerks is not easily made now. For one thing, no better system 
of education has so far been constructed in West Africa; for 
another, people are conscious that literacy, inadequate though 
it may be alone, is nonetheless a basic element in agriculture 
extension work, preventive medicine measures, and the rapid 
acquisition of industrial skills.2* In the context of national 
unity, the churches have built ecclesiastical structures that 
straddle the different ethnic groups and give church members 
a sense of belonging together in a national way. Strangely 
enough also, some small contribution to political pluralism 
and democracy springs from Christian differences: democracy 
at its best requires that political splits should not follow social 
cleavages too closely, and in a country like Nigeria, where the 

24. J. K. Galbraith has written: “. . . a dollar or a rupee invested in the 
intellectual improvement of human beings will often bring a greater increase 
in national income than a dollar or a rupee devoted to railways, dams, 
machine tools, or other tangible capital goods. To rescue farmers and workers 
from illiteracy may certainly be a goal in itself. But it is also the first indis- 
pensable step to any form of agricultural progress. Nowhere in the world is 
there an illiterate peasantry that is progressive. Education, so viewed, becomes 


a highly productive form of investment.” Economic Development in Perspec- 
tive (Cambridge, Mass., 1962), p. 49. 
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main political parties have tended to organize along ethnic 
lines, there has been some value in Ibo Catholics, for exam- 
ple, finding themselves on the same religious side as Yoruba 
Catholics to whom they and Ibo Protestants would be polit- 
ically opposed. 


2. Modernization and not Westernization 


a. Many of the changes that have taken place in Africa— 
though they have come about through contact with Western 
ideas and organizational forms and the machines that the 
Westerners brought with them—have meant much less the 
Westernization of Africa than its modernization. Ideas such 
as those of mathematics and inventions such as machines be- 
long exclusively to no one culture. Once discovered or in- 
vented, they belong by right to all mankind. Moreover, once 
the ideas or the machines arrive, they bring their own logic 
with them. The pre-Newtonian cosmologies and the social 
structures of traditional African societies were bound to be 
profoundly modified once the analytico-causal attitude of 
modern science came in and the machines began to turn in 
the countryside. Those Africans who run the administration 
—like the missionaries before them—have discovered that 
some things traditional had to go if their countries are to 
enter the modern world. Land tenure, for example, needs 
to be reformed in many districts if farm production is to be 
increased; ingrained notions about childbirth must be eradi- 
cated if infant mortality is to be reduced; a leisurely and 
approximate approach to time must give way to greater pre- 
cision if industrialization is to be successful. In other words, 
African traditions like all great traditions have to purify 
themselves incessantly so as to survive and grow.*° 


b. To imply—as has just been done—that Christianity as 


25. I have written elsewhere on the specificity of African culture in rela- 
tion to universalizing influences that affect a particular culture through 
modern science and technology: see “The Clash of World Civilization and 
Individual Cultures,’ Jbadan, XIV (October, 1962), 3-7. 


THE POSSIBILITY OF PLURALISM 175 


a factor of modernization could not help destroying elements 
of tradition is a negative contention. More important is the 
fact that Christianity brought certain positive attitudes and 
ideas with it. Once the scientific outlook had taken root and 
technological achievement had got under way, many facets of 
the old religious culture were doomed. Science has, for in- 
stance, desacralized the storm. A storm is now a series of 
physical events: barometers, thermometers, and telescopes 
have eliminated Shango, the Yoruba storm god. Similarly, 
modern medicine has killed Shonponna, the smallpox god. 
But the gods were the face of the Absolute and channeled 
divine power to men. What Christianity has been able to do 
is to give new significance to the West African high god. Had 
this not happened, great sections of African peoples, inheri- 
tors of strong religious traditions, would have had to live 
despoiled of religion, without forms of worship and without 
convictions as to the source of existence and a knowledge of 
where they had come from and were going to. 

Modern scientific attitudes are based essentially on an ac- 
ceptance of predictability which derives from uniformities 
found and sought in both the physical and (in a different way 
because freedom enters into play) human worlds. Christian- 
ity which itself accepts a desacralized world, created by God 
with its own laws, fosters the growth of a scientific attitude 
among its African adherents. Not the least important part of 
its influence in this respect is to offer a social structure that 
transcends those bonds that have been traditionally meaning- 
ful—ethnic community, family loyalty, linguistic identifica- 
tion—and enables people to enter into relationships of 
predictability based on rational knowledge and trust with 
people from different social categories. In countries com- 
mitted to economic growth, this Christian mental effect is 
quite important because scholars have come more and more 
to realize that “social attitudes constituting an impediment 


176 DEVELOPMENT: FOR WHAT? 


to economic change’’*® are more serious than the absence of 
capital or physical resources or even skills. Indeed, finally, we 
might point out that Christianity has accustomed people to 
change that has not been completely socially disruptive. In- 
deed, it has helped in important ways in the transitional 
West African societies to mitigate tensions through its re- 
ligious doctrine, community organization, and welfare 
measures.”? 


c. ‘Technology makes possible, and even tends to create, 
large-scale groupings. Also, through its communication sys- 
tems, it makes men conscious of ideas of truth and values 
held by communities other than their own. The days of the 
small religious communities with a form of anthropological 
religion and creation myths proper to themselves have gone. 
People have gradually grown to understand that religious 
truth, like all truths, knows no boundaries and belongs to no 
one people. The universalism of Christianity matches the 
universalism of scientific thought. In spite of isolated at- 
tempts to relapse into a parochial isolation, Africans realize 
that they are now committed to and belong to a world system. 


3. Number and devotion of Christians 


Over the years Christians have built up loyal communities 
that more and more are served by African priests. It is not 


26. Heilbroner, op. cit., p. 47. 

27. Milton J. Esman in an unpublished paper, “The Politics of Develop- 
ment Administration,” writes: “Persons involved in any process of rapid 
change tend to feel adrift. The major values, institutions and behavior pat- 
terns which provided security and predictability are rapidly eroding; new 
patterns have not clearly emerged to replace them and to provide the focus of 
integration for the individual. Such phenomena as alienation, anomie, crises 
of identity, self-hatred, and other symptoms of psychological disintegration 
appear on a large scale. These symptoms are characteristic of transitional 
societies, and tend to be magnified by the economic dependency which ac- 
companies urbanization, technological change, and the breakdown of kinship 
institutions. Mitigating these tensions through community organization, wel- 
fare measures, and doctrine which conveys a sense of stable purpose can reduce 
the possibility of social and political disturbance, enhance individual and 
group productivity, and foster the integration of the individual into modern 
roles and institutions.” 
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easy at this stage to call into question the patriotism of these 
people. Moreover, more than most other groups they have 
taken part in the process of social mobilization and wield an 
influence out of proportion to their numbers. A vast section 
of the intelligentsia owes its formation to mission schools. It is 
significant that in Western Nigeria after a state of emergency 
had been declared in May, 1962, the administrator appointed 
by the federal government to take over (while the regional 
government was suspended) went ostentatiously to church at 
St. James Anglican Cathedral at Ibadan as part of the public 
process of legitimizing his rule. 


Conclusion 


The relative good will that at present exists between 
church and state in West Africa has a positive and negative 
basis. Negatively the political leaders have not seen the power 
and the influence of churchmen as a challenge to themselves 
(apart from the initial but quickly dropped resistance to the 
nationalist movement) and the churchmen have not found the 
political leaders unduly hostile in spite of the extreme decla- 
rations that some of them have made from time to time exalt- 
ing the power of the state or the role of the party. Positively 
the governments have been willing to have the churches col- 
laborate in the tasks of socioeconomic modernization and to 
let them go ahead with their spiritual mission. Moreover, 
good relations owe a lot to the fact that so many politicians 
have received at least part of their education in mission 
schools and that many of them are linked in friendship with 
religious leaders.?® Those tensions that have arisen so far 
have come from the slowness of the Christian churches to 
remove all basis from accusations of foreignness and from an 
involvement in the sphere of education. But the tensions 

28. Either the head of government or the chief executive in Senegal, Sierra 


Leone, Ivory Coast, Liberia, Upper Volta, Togo, Dahomey, and Nigeria pro- 
fesses Christianity as his religion. 
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have been notably less important than the general good 
relations. 

Indeed what churchmen may have to be most on their 
guard against in the years immediately ahead is less hostility 
from the contemporary generation of political leaders than 
excessive identification with them and the present social 
order which holds elements of injustice and instability. The 
civil authorities will expect ecclesiastical support in their 
effort to maintain the established political order. Yet it is 
important to distinguish two facets of the ruling elite in West 
Africa: (z) ‘They are statesmen who are genuinely concerned 
with national unity, economic growth, and social welfare and 
who seek to organize the energies of their peoples to achieve 
these goals. (2) They are politicians who have wrested power 
from the colonial authorities and who have no intention of 
losing that power to other politicians. They have not hesi- 
tated to use ruthless measures to prevent or suppress opposi- 
tion. It is possible to sympathize with governments that, faced 
with well-nigh impossible developmental tasks, use forceful 
measures to prevent opposition parties or factions from whip- 
ping up discontent with policies that the country needs but 
that are not going to be easily understood by the populace. 
Yet it is also true that an inefficient and corrupt regime will 
plead the national interest as an excuse to eliminate the op- 
position and hang on indefinitely to power. In practice few 
regimes are either thoroughly efficient and incorrupt or the 
opposite. So the church jis likely to find herself co-operating 
with many projects and obeying in the temporal sphere 
governments that are mixed in their elements of good and 
evil. Churchmen will have much to gain from not being 
identified with particular regimes or forms of government. 
Above all, they must not allow themselves to become asso- 
ciated with those aspects of injustice that characterize a 
regime. And they need to avoid interference in the purely 
temporal sphere where their maneuverings will be resented 
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and where they have no right to decide that Christian moral 
teaching favors one or the other of the many technical solu- 
tions that difficult and complex socioeconomic problems call 
for. The most important contribution that the church can 
make towards solving these problems is to work to awaken 
that awareness of the love and justice of God in men’s hearts 
that makes them solicitous for the good of their fellows. 
Even if the African countries have political leaders that are 
both efficient and upright, there is no guarantee that they can 
implement social policies and make use of technical advice 
given by groups ranging from economists and sociologists to 
engineers and agronomists in such a way as to satisfy in the 
immediate future the aspirations that have already been 
awakened. Political tensions will be inevitable—they may 
even provide an important part of the social dynamism that 
urges leaders along—and stability at the best of times may 
be problematical. But in the actually existing situation where 
the balance of power between opposing political parties (or 
factions within the one-party systems) is open to change as 
development takes place; where ruling groups enjoy an un- 
easy legitimacy and can only make use of an imperfect con- 
stitutionalism; where important sections of the leadership are 
incompetent and corrupt; where regimes that had secured 
the transfer of power before a better educated intelligentsia 
arrived on the scene have alienated the majority of the latter 
group; where a growing awareness of deprivation exists 
among town proletariats and unemployed school-leavers— 
political instability rather than stability is the most likely 
future. Under such circumstances the churches have every- 
thing to gain by realizing that though justice is a concern for 
them, they are not committed to supporting any one political 
group or to promoting any one set of technical solutions. If 
they link themselves to a political group or to a set of tech- 
nical solutions, they do so against the logic of their spiritual 
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doctrine and at great practical peril to their continuing free- 
dom of action. 

In these developing states—to return to a theme that we 
began with in our introductory section—governments are 
going to require great powers to cope with the immense tasks 
that groups other than governments can do little to cope with 
effectively. Because governments will need great powers, they 
may be tempted to arrogate all powers to themselves and to 
deny the legitimacy of groups that do not come under com- 
plete state control. ‘That totalitarian attitude—should it come 
to exist—would ignore the administrative possibilities of the 
new governments. It would also ignore the human issues ot 
individual identity, social worship of God, and ultimate des- 
tiny that transcend the political order and belong to the 
sphere of organized religion. If totalitarian solutions are seri- 
ously propounded or attempted, the churches will abdicate 
their mission unless they speak out or resist. A fear to test the 
loyalty of their members in a joust with the power of the 
state would reduce them to a whimpering ineffectiveness 
even in their purely religious mission. A faith in God that 
dared not confront Caesar would ill fit Christian doctrine or 
tradition. Yet on the other hand clerics must be prepared for 
a heavy socializing future and not cry “wolf” too soon should 
the state impose its planning, whether in education or in any 
other sphere. In any case the churches must concern them- 
selves principally with the spiritual mission that confronts 
them directly: to evangelize millions of pagans, to deepen the 
faith of existing Christians, to Africanize the expressions of 
doctrine and forms of worship, and to recruit more, and train 
better, candidates for the clergy. 

For quite some time to come the Christian churches—and 
alongside them various Muslim groups—are likely to be the 
most effective groups to demonstrate that though all groups 
in a state are subject to political conditioning and some po- 
litical direction, not all groups are completely subject to 
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political control. Human society needs a political structuring. 
But life is richer and wider than politics. Some social diver- 
sity and freedom, which is what pluralism means, are basic to 
a proper living of human life. Diversity and freedom generate 
that manifold personal spontaneity through which initiative, 
whether in art or religion or economic entrepreneurship, 
flourishes. It is in this context that we must understand the 
importance of the relations that are worked out beween 
church and state in West Africa. 


Appendix 
Religious Affiliations in West African Countries 
Population 

Country total Catholics Protestants Muslims Animists 
Cameroun 3,873,548 776,972 605,379 
Dahomey 1,756,000 238,148 17,600 123,000 1,341,000 
Gambia 280,500 4,451 3,500 214,000 58,000 
Ghana 6,690,730 562,912 686,000 687,000 4,658,133 
Guinea 2,727,000 25,110 1,000 1,700,000 1,000,000 
Portugese 

Guinea 550,000 15,000 165,000 320,000 
Spanish 

Guinea 240,000 192,731 950 65,000 
Ivory Coast 3,240,000 235,836 69,574 678,455 2,193,237 
Liberia 1,500,000 12,804 60,000 250,000 1,176,000 
Mali 3°745,875 18,607 1,962 2,331,150 1,383,399 
Mauritania 730,000 2,678 721,000 
Niger 2,600,000 10,600 579 1,800,000 727,547 
Nigeria 34,443,000 1,750,000 1,030,000 15,090,000 15,870,000 
Senegal 2,260,000 143,225 goo 1,633,500 474,428 
Sierra Leone 2,300,000 18,545 70,000 800,000 1,400,000 
Togo 1,116,000 205,226 42,807 780,000 
Upper Volta 3,884,000 131,343 9274 995.500 2,698,000 


These figures are given in Ready Information about Africa (London: Mis- 
sion Information Centre, St. Edward’s College, 1962). They can be taken as 
approximative only. 


RELIGIOUS DEVELOPMENTS 
IN AFRICA 


G. McLeod Bryan 


When “Zik” (Dr. Azikiwe, currently the first governor- 
general of Nigeria) was campaigning for the premiership in 
the 1959 independence elections, one village welcomed him 
with four ceremonial gifts: a Bible (“to revere Jehovah’), 
a Koran (“to honor Allah’), a white rooster (“to sacrifice to 
the tribal god’), and a sword (‘‘to hack his way to victory 
over his enemies’’). These gifts typify the religious complex- 
ity of Africa south of the Sahara, a region which promises to 
be the world’s best laboratory in which to observe religious 
pluralism. 

Not all the world’s classic religions are involved in the tryst 
that is new Africa, but the continent does exhibit a cross- 
section of the liveliest alternatives in contemporary religions. 
First, there are the endless variations of the Islamic and 
Christian missionary penetration, the latter largely fashioned 
after its imported forms from abroad. Breaking away from 
the latter, indigenous Christianity, weak and struggling 
under limited leadership, is trying to reassert itself in an 
adaptation of African structures under the genius of the 
faith. Further diffusion occurs in the multitude of cults which 
mix elements of Christianity, Islam, and tribal religions in a 
peculiar syncretism. Alongside these is the resuscitation of the 
tribal gods under the self-conscious attempt to establish “the 
African Personality.” Finally, there is the makeshift fabrica- 
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tion of the utilitarian political religions, including, of course, 
the live option of communism. In the rapid social change 
stirring Africa, religion—instead of being a steadying, co- 
hesive influence—is apparently as shaken and transformed as 
any other social institution. 

Until the decolonization and nation-building of this dec- 
ade, the religious structure of Africa was regarded as experi- 
encing an orderly transformation. Under colonial occupation 
Africans were being detribalized at a constantly increasing 
rate and were being absorbed into the mission churches at a 
ratio far exceeding that in the non-Western world. It was 
expected that Africans would soon move on a one-way street 
“from cannibalism to Christianity.’”’ Islam was considered no 
threat, since it was thought to be well contained by military 
borders, and as late as mid-twentieth century an appraisal in 
an international Protestant journal spoke of it as “mori- 
bund.” The secular religions of Europe had not yet entered 
the contest for loyalties in Africa, and little was known by 
Africans of the techniques by which a political religion can 
be useful in the building of a nation-state. Tribal religions 
were considered (except by some anthropologists) to be not 
only fruitless, but actually harmful: so “‘heathenish” as to in- 
vite brutal replacement by the “superior” religion of the 
occupying foreign powers. 

Suddenly, as though exploded by a time bomb, this picture 
of African religious life has been shattered. Christianity, it 
now appears—in spite of its enforced status as the privileged 
religion of the conquering powers, by which it wrested favor- 
ite lands for mission settlements—handled most of the edu- 
cation and health facilities for the continent, even sometimes 
profited from trading, and worked often hand-in-glove with 
the colonial officers to select and pacify the native leaders; in 
spite of its widespread geographical dispersion and numer- 
ical accumulations of membership, Christianity is but a thin 
veneer. Often the Africans proved themselves smarter than 
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their “‘converters’’ by simply adapting themselves overtly to 
the pattern of their mentors, while covertly retaining their 
own basic allegiances. Moreover, the Christianity that was in- 
troduced was too weakened by the internal divisiveness of its 
imported Western forms, divisiveness linked not only to the 
major conflict between Roman Catholicism and Protestant- 
ism, but also existing between denominations attached to the 
various nations of the West as well as obtaining within de- 
nominations exported from the same country. As a conse- 
quence Africa has probably more sects and cults than any 
other continent. Once transplanted, the African genius for 
further adaptation went to work, and the indigenous Chris- 
tianity of Africa has become the most splintered of any in the 
world. In spite of belated and feeble movements toward 
ecumenicity represented by the newly formed Christian coun- 
cils, the Christian religion is not one formidable institution 
for good in Africa, any more than it has been in other parts 
of the world. Subsequently we shall call attention to the fact 
that many Christians throughout the African continent, both 
missionaries and nationals, are well aware of these shortcom- 
ings and are making haste to overcome them. Suffice it to say 
now that the one inescapable fact of the future for Christian- 
ity in Africa is that it must be prepared for an entirely new 
era, one in which it faces its sternest challenge in this whirl- 
pool of sects and ideologies. 


. 


I. Islam 


As the curtain rises on developing Africa, Islam is on the 
offensive. But even behind the closed curtains of colonial 
occupation it could already be seen as the most Pan-African 
force on the continent. Islam might quite properly be called 
the religion of Africa, if one takes this to mean the one reli- 
gious loyalty which unifies more people under a common rite 
and ethic. All who quote bits of the Koran, all who pray to- 
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ward Mecca, all who observe Ramadan are world brothers, 
and all who have made the Pilgrimage are honored brothers. 
This holds true not merely for North Africa, but for the belt 
of the continent as well, where if twenty-five countries were 
numbered among the independent today, twenty of them 
would tomorrow undoubtedly be Moslem-dominated on the 
basis of universal suffrage and one-party democracy. 

The leaders of Islam recognize that this is a crucial mo- 
ment in Africa’s history and are making new bids for power 
and numbers. Young Moslems, indoctrinated in Cairo and 
Khartoum and intoxicated with the Pan-Arabic, Pan-Islamic 
dream, are busily pushing their demands amidst the chang- 
ing power-structures of governments. Missionaries from far- 
away Pakistan, especially of the Ahmadiyya sect, and from 
the Ishmaeli sect on the East Coast, provide a necessary out- 
side stimulus. All the way to Capetown this is the case. Radio 
and newspapers have been substituted for the sword and 
steed. Schools and liberalized mosques are recruiting stations 
and replace patriarchal fiat. More and more youths are ac- 
knowledging allegiance to the Moslem faith, and on univer- 
sity campuses they are vigorously defending their beliefs and 
demanding equal representation in the curriculum and 
chapel life. 

These modern strategies augment the older advantages of 
Islam: namely, that the trading languages of much of West, 
Central, and East Africa—Swahili and Hausa—are also those 
of the faith; that the Moslem proselytizer comes as one 
African to another; that the Moslems do not separate them- 
selves from the villagers but share the same standard of liv- 
ing; that Islam is free of racism and more easily adapts its 
religious rites to local customs; and that the history of Islamic 
people’s exploiting Africa is not as fresh in the minds of 
Africans as is the imperialism of the West. 

Moreover, governments which are sympathetic to the Mos- 
lem religion, though not necessarily approving its theocratic 
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politics, are turning the tables on Christian missionary power. 
Already Christian missionaries have been deported from 
Guinea, Sudan, and Somaliland. The Emirs of Nigeria, whose 
power represents numerically the majority of this most popu- 
lous country of Africa and from whose ranks comes its pres- 
ent premier, once declared: “Holding this country together 
is not possible except by means of the religion of the Prophet. 
... If they [all other political factions] want political unity let 
them follow our religion.” But above and beyond all these 
factors it can be said that Islam is capturing the imagination 
of Africans largely because, in the confusion of the moment 
when multifragmented Christianity is more and more con- 
sidered a foreign religion of the whites and bears the incubus 
of colonialism, it offers a simplified answer to national unity. 

But Islam does have certain impediments in ministering to 
emerging Africa. The Koran which must be studied in Arabic 
and the prayers which must be said in Arabic are known to 
the African only by memory, repetition of which is often pure 
jibberish as their profound meanings frequently escape the 
one who prays by rote. Moreover, Islam covered the African 
continent in the days before modern transportation and mass 
communication, without the humanitarian persuasion of 
schools and hospitals and respect for feminine rights. ‘The big 
question now is whether, when nearly all Africans are de- 
manding these as common necessities, Islam can modernize 
itself fast enough. 

In its encounter with Christianity, Islam is more resistant 
than the tribal religions. Yet the record of coexistence of 
Islam and Christianity is better in Africa south of the Sahara 
than anywhere else in the world. Significant ““conversations” 
are occurring among leading representatives of both faiths, 
such as the Asmara conference in Ethiopia in 1959 and with 
the two full-time consultants the Christian councils employ 
in West Africa. In its encounter with tribalism, Islam blends 
easily at the daily level of communal solidarity and mystic 
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symbolism; yet in its developed theology it is unalterably 
opposed to idolatry and polytheism and imposes stringent 
moral demands and a universalism which inevitably under- 
mines narrow-minded tribalism. It is not readily amenable to 
the freshly fabricated nationalistic religions since its own 
theocratic aspirations move in an opposite direction. It is 
held to be a major barrier against the introduction of com- 
munism to Africa. 

We can safely conclude that Islam is deeply rooted, is vigor- 
ously refurbishing itself in the competition for the African 
mind, and if it can overcome its traditionalist elements which 
tend to set it over against the scientific, technological, and 
humanitarian movements in the modern world, it may well 
maintain its phenomenal growth. On the other hand, its pres- 
ent prosperity may mean that it is little more than a con- 
venient middle stage for the African breaking away from 
animistic tribal religions on the way to a liberation which in 
turn will lead to something now wholly unpredictable. 


II. Tribal Religions 


While it appears that tribalism in Africa has been dealt 
a deathblow by the multiple innovations, this is not to 
say that tribalism will disappear at once. Bleak as its future 
may be, the latest anthropological judgment agrees that: 
“Despite the intensity of Christian missionary effort and the 
thousand years of Moslem proselytizing which have marked 
the history of various parts of Africa, African religions con- 
tinue to manifest vitality everywhere.”’! Its recrudescence is 
due in part to its own resiliency in the face of invading pres- 
sures, in part to the desire of the new political elites of Africa 
for a native religious mystique to undergird their “Néeri- 
tude” and “Pan-African” propaganda, and in part to a genu- 


1. William Bascom and Melville J. Herskovits, Continuity and Change in 
African Culture (Chicago, 1959), p- 3- 
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ine reassessment of the integrity of tribal religions. Some 
have come to understand the religious practices of a pre- 
literate people, not as a disorderly set of superstitions and 
destructive habits (which might be straightened out in a 
hurry by anyone with a white skin), but rather as a frame- 
work for integrating and sustaining institutions, roles, sym- 
bols, and ethos among its adherents, “Primitive religion,” 
writes Harvard anthropologist William Howells, “is not a 
name for childish tumult and bestial abandon. It is careful, 
thoughtful, purposeful; and it is good medicine. Primitive 
people have long ago put into practical religious forms many 
things that your countrymen are trying to find for themselves 
in lectures and books on the good society, or on how to find 
happiness, or on what is wrong with them. This is not be- 
cause the Noble Savage is so exceedingly noble; it is just that 
his religions are meaningful, and we can learn something 
from them.’ 

Yet not everything is good in these primitive religions. 
They, like the garden varieties of so-called higher religions, 
have exhibited both socially cohesive, psychic values, and 
anti-social practices. No doubt the survival value, the integ- 
rity, and the benefits of African tribalism depend greatly 
upon the importance of religions of the socially cohesive type. 
At the same time, the preponderance of antisocial elements 
must be acknowledged: the fear of witches, the use of black 
magic, the loss of life through initiation ceremonies, the prac- 
tice of erratic divination for personal and social decisions, 
and the dependence upon emotionally unstable leaders. 

Few things in Africa are being more radically revised than 
the conception of the positive role of religion in the ordinary 
African’s life. Religion for him is all-embracing. “From con- 
ception to death, from morning till night, from springtime 
until harvest, and from the start of any enterprise (whether 
building a house or hunting for hippos) until its end, super: 


2. William Howells, “The Primitive World,” Wisdom (Feb., 1956), p. 45- 
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natural forces are present and must be properly dealt with, 
or failure is inevitable.’’* Naturally, where the least reflection 
about this process occurs—and it occurs rarely because think- 
ing rationally about one’s religion is a rare phenomenon— 
it is likely to be rationalized. However, there are significant 
beginnings. President Nkrumah of Ghana has ordered the 
religion department of his national university to include the 
study of tribal religions on a par with Christianity and Islam. 
The brochure that opened the first African-initiated seminar 
on “West African Religion,’ held at the Nigerian University 
at Ibadan, December, 1959, reads: 


There is no aspect of West African Culture that is more mis- 
understood and misrepresented than West African forms of Re- 
ligion. Almost every word in the English language that is com- 
monly used to describe African Religion is a term of abuse... . 
Since then our views have greatly changed. Many manifestations 
of African culture are now accepted as important contributions 
to world culture: African art, drumming and dancing for example. 
Yet the very Religion that inspired African art and music is still 
subjected to the same form of prejudices. In this course an at- 
tempt is being made to discuss West African society and govern- 
ment, the part it played in the evolution of the African person- 
ality, the ethical values it represents and its relationship to 
Christianity. 
Simultaneously, Fourah Bay College in the West and Maker- 
ere College in the East were encouraging the serious study 
of tribal religion. The latter sponsored extramural lectures 
in 1958 on “Religion and Society in East Africa” (later pub- 
lished), and the former initiated the Sierra Leone Bulletin 
of Religion, the first issue of which announced: “This is an 
attempt to provide a means of collecting and sifting informa- 
tion on the forms and history of religion, both Christian and 
non-Christian, within one fairly compact African territory.” 
The key, perhaps, to the future of religion in Africa, is the 
fact that in spite of what we have been led to believe by the 


g. Eugene Nida and William Smalley, Introducing Animism (New York, 
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reports of missionaries which depreciated the value and influ- 
ence of native religions on the lives of Africans, most Africans 
have not wholly capitulated to the Western world’s denigra- 
tion of the spiritual. The spiritual realm is still decisive if not 
primary for them. Significantly, no new nation-state has de- 
clared itself officially for atheism. That the African does not 
dismiss spiritual considerations is all the more clear now that 
learned Africans are articulating their own social aspirations. 
For instance, in the recent analysis of the problems facing his 
countrymen, The African Nations and World Solidarity, 
Mamadou Dia, Prime Minister of Senegal, turns away from 
both capitalism and communism because both have succeeded 
“at the sacrifice of religion, of the soul.” Again, Juluis 
Nyerere, President of ‘Tanganyika, recommends a third way 
between the Western and Eastern blocs, a way which includes 
the spiritual values of ““communitarianism,” to use his term. 
Many other leaders, prominent among whom are Northern 
Rhodesia’s Kenneth Kaunda and South Africa’s Albert Luth- 
uli, unashamedly rest their case for the future development 
of Africa on the spiritual factor in a way which is embarrass- 
ing to modern Westerners. 

The radically revised evaluation of the effect of tribal reli- 
gions on Africans, as over against the distorted reports of 
nineteenth-century missionaries who so often viewed them 
from behind the blinders of Victorian Puritanism and scien- 
tific rationalism, may be discovered in the contrast between 
what the venerable missionary Robert Moffat recorded in his 
journal about the Bechuanas among whom he labored for 
half a century, and Prof. E. B. Idowu of the University of 
Nigeria writing currently about his own Yoruba people. 
Allowing for the wide divergence between two cultures so 
distantly separated, one immediately discerns a basic differ- 
ence in initial appreciation. Moffat held that “The Bechu- 
anas had really no conscience until it was formed by the mis- 
sionaries.” He refers to them as “rude and savage men, bar- 
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barians,’’ whose “‘only gods are meat and tobacco.” As he 
looked over his mission at the close of his career he was joy- 
ously surprised since he had known most of them “in their 
naked, wild heathen state’ and now beheld them ‘“‘clothed 
and in their right mind.”* Idowu reports that 


the keynote of (Yoruba) life is their religion. In all things, they 
are religious. Religion forms the foundation and the all-govern- 
ing principle of life for them. As far as they are concerned, the 
full responsibility for all the affairs of life belongs to the Deity. 
. The religion of the Yoruba permeates their lives so much that 
it expresses itself in multifarious ways. It forms the theme of 
songs, makes topics for minstrelsy, finds vehicles in myths, folk- 
tales, proverbs and sayings, and is the basis of philosophy.® 


Both of these reporters are Christians; could it be that the 
difference in their reporting lies in the fact that one is a nine- 
teenth-century outsider, and the other is a twentieth-century 
insider? 

Still the reservation remains: will the largely static and 
local tribal religions, badly shaken by the innovations from 
without and seriously questioned by the young Africans 
from within, be able to bear the expectations placed upon 
them by the Neo-African romanticists, on the one hand, and 
the politicians who would convert them into utilitarian re- 
ligions, on the other? The answer is already in hand for the 
politically obsessed Africans: they demand a religious mys- 
tique more readily amenable to their nationalistic and Pan- 
African goals. Their appeal to “the gods of Africa” is not 
necessarily a genuine reversion to their tribal gods. African 
politicians as entrenched and strongminded as President 
Nkhrumah of Ghana and Emperor Haile Selassie of Ethiopia 
have discovered that local religious leaders can be formidable 
obstructionists to national policy. Moreover, all observers of 
religions know that narrow religious loyalties can divide not 


4. Cecil Northcott, Robert Moffat (New York, 1961), p 
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only those of the same race, but can make bitter enemies of 
neighbors, In other words, there is considerable doubt that a 
romantic appeal to “the gods of Africa” can elicit the spiritual 
motivation necessary to the building of a community of na- 
tions in Africa. 


III. Political Religions 


Perhaps for that reason tribal religions are being reshaped 
by political leaders for their own ends, and are being merged 
with elements from Islam and Christianity to form a cultic 
syncretism which can either be utilized by the romantic and 
political Pan-Africanists or provide the psychic support for 
the hordes of mobile, urbanized Africans uprooted from their 
tribal moorings. For instance, President Nkrumah had his 
tribal priests pour a libation at the airport reception for the 
Queen of England. And it is rumored that he consults tribal 
divinators, whether as a devout believer or for political ad- 
vantage remains unknown. 

The motto, ‘Seek ye first the political kingdom and all 
other things shall be added unto it’—the words inscribed at 
the base of the Kwame Nkrumah statue in front of the Parlia- 
ment in Accra—is the foundation of the new political reli- 
gion. ‘Toynbee has observed that “for the moment in Africa 
nationalism has supplanted the nominal (traditional) reli- 
gions in fact, though not avowedly.’’® For many it has become 
a new religion, a substitute for the old tribal loyalties and a 
live option to Christianity and Islam. African nationalism 
has its high priests, its saviors, its prophets; it has its ritual, 
its hymns, its mythos; it has its pilgrimages and rallies. In fact, 
it has all the manifestations of political messianism. Chris- 
tians in Ghana, for instance, have been horrified at the blas- 
phemy implicit in references to the President as “Savior,” at 


6. A. J. Toynbee, “Will Nationalism Destroy Mankind?” Winston Salem 
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the substitution of political lines in traditional hymns, and 
at the rise of organizations patterned after the church and its 
liturgy. he Anglican Bishop Richard Roseveare of Accra 
accused the government-sponsored youth organization, Young 
Pioneers, of being “godless” (they sang, “Nkrumah does no 
wrong” and “Nkrumah will never die”) and was promptly 
expelled on August 13, 1962. Since then he has been wel- 
comed back by a special dispensation from his old friend 
Nkrumah himself. 

The larger aspects of this political religion, namely Pan- 
Africanism, make bold to transcend not only narrow na- 
tional and tribal loyalties but also Christianity, Islam, and 
communism. Its “saint” was George Padmore, whose ashes are 
enshrined in the buttresses of Christianborg Castle. “Had I 
more than one life to live I would spend it for Africa,” he 
wrote, for Pan-Africanism “offers an ideological alternative 
to Communism on the one hand and Tribalism on the other. 
It rejects both white racialism and black chauvinism. Pan- 
Africanism looks above the narrow confines of class, race, tribe 
and religion.” 


IV. Separatist Religions 


More indigenous, but also with political overtones, are the 
numerous cults which have mushroomed throughout the 
whole continent, arising from the grass roots with altogether 
local leadership. ‘Typical of these cults which blend elements 
of tribal religions, Christianity, and Islam are such diverse 
movements as the Kimbangu sect in the Congo, the Alice 
Movement in Northern Rhodesia, the Shemba sect in South 
Africa, the Kikuyu sect (Watu wa Mngu: people of God) in 
Kenya, and the Cherabim and Seraphim in Nigeria. Several 
studies have been made of them, but the best are B. Sundkler’s 
Bantu Prophets (revised edition, 1961), de Pury, Les Eglises 
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d'Afrique entre l’Evangile et la Coutume (1958), and F. B. 
Welbouran, East African Rebels (ig60). These studies to- 
gether estimate over 2,000 such movements throughout 
Africa. 

Each cult has a different origin, history, and ritual. For 
instance, the Congolese sect known as ““The Church of Christ 
on Earth Through the Prophet Simon Kimbangu,” flourishes 
anew since independence, in spite of the long-standing oppo- 
sition of missions, under the leadership of Joseph Diangienda 
with a reported membership of 2,700,000. Diangienda is a 
son of Kimbangu, “‘a prophet who saw the light” in 1921 and 
began preaching what was described as “‘an African version 
of Protestantism.” He was sentenced to death, but his sentence 
was commuted and he died in prison. Another son is Minister 
of Labor in the cabinet of Premier Adoula. 

The “People of God” among the Kikuyu use the sacrifice 
of sheep and goats, the Protestant Bible, the Roman Catholic 
cross, and the Muslim habit of growing beards. They advo- 
cate a Black Christ and are fanatically anti-white, stirring up 
hatred that fanned the fires of Mau Mau. Kenyatta, returning 
to Kenya in 1946, founded more than three hundred schools 
among such disgruntled Kikuyu. These Kikuyu Independent 
Schools, as they were known, were mostly traditional in their 
religious allegiances and operated without the assistance of 
the government or of Europeans. When I interviewed the 
convicted Mau Mau leader, Jomo Kenyatta, when he was im- 
prisoned in the ninth year of his enforced exile just before 
his release, I inquired about the Kenya government’s sup- 
pressing these schools because they were teaching “barbaric 
and subversive” doctrines. He replied, 


We merely taught that Christ was an African, that He belongs 
to Africa more than to other peoples of the world. No, we did not 
teach that He was black. We simply held that He learned His 
masterful wisdom during those most impressionable years when 
He was sheltered by Africans on His flight into Egypt. When he 
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returned to Palestine, He was a unique combination of Judaeo- 
African religion. 

‘That answer seems to represent the general motive for and 
the spirit of these sects, other than the purely human ambi- 
tions of the founders, They combine an intense resentment 
against the whites for having ignored them and a strong attach- 
ment to the faith and culture of their fathers with vestiges of 
the Christian faith they have picked up in elementary Bible 
classes and church services they have attended. The political 
potential of the separatists is easy to see. What developed was 
“Ethiopianism,” the label applied to the African’s embryonic 
struggle for freedom as it grew within the bosom of the 
Church. (“Ethiopia” because of the Scripture reference, 
“Ethiopia shall soon stretch out her hands unto God,” Psalm 
68:31, and because of the rising African consciousness of this 
ancient monarchy possessing a national church with a tradi- 
tion older than many European ones.) The beginnings of the 
movement lie in obscurity, but the mood is a continent-wide 
one. A South African historian records: 


It is an interesting fact that the first Bantu mass movement on 
truly national lines was a religious one. What came to be called 
Ethiopianism was an attempt on the part of Christian Africans 
to set up their own churches independent of white ones. 
Though outwardly religious, they were to a large extent political 
in their appeal. They began as a revolt of the black members 
within the missionary churches.8 


A more recent study has concluded that where ‘‘missionary 
conservatism was perhaps most pronounced and where the 
problem was often aggravated by color prejudice, it was an 
important factor in protest against the combination of mis- 
sion and colonial domination.”® Welbourn concludes, 
“There is in fact every evidence that African movements to- 
ward independence start with independent churches and end 
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in a self-conscious nationalism with its total rejection of Euro- 
pean leadership.’’!° 

A recent episode in the continuing history of the strained 
relations that have developed between the separatist Chris- 
tianity of the Africans and the mission churches illustrates 
the exactly opposite attitudes taken by the two respective 
groups in Kenya with reference to Kenyatta’s release. Signifi- 
cantly, the African church leaders in official session (April, 
1961) unanimously demanded his immediate release and 
in so doing constituted the first major segment of Kenya so- 
ciety to ask for his release. ‘The European reaction was imme- 
diate. Kenya’s most prominent Presbyterian pastor, then 
attending the General Assembly of the Church of Scotland in 
Edinburgh, attacked the suggestion: “Our people in Kenya 
have greeted with incredulity the suggestion that Kenyatta 
should be released. . . . (he is) demoniac and satanic, and 
many people are still in his evil grip. This man was respon- 
sible for untold misery and the death of 15,000 of his own 
people, many Christians among them.’ ‘The Reverend Dr. 
Keltie’s position was essentially that of a missionary who had 
reported as far back as 1949 that Kenyatta was assuming the 
role of a “black savior” and was leading his people away from 
Christianity and back to their tribal religion; his position was 
certainly no different from the Kenya governor’s refusal to 
release Kenyatta because he was “the African leader to dark- 
ness and death.” While the storm raged, six African church 
leaders visited Kenyatta in prison, and issued the following 
statement which was cosigned by the Anglican Bishop Oba- 
diah and the African Presbyterian Moderator Kereri: 


Contrary to our expectations we were impressed by his readiness 
to discuss religious matters. Surely, the return to normal life of 
the person we met in Maralal [his prison] does not terrify us. 
Jomo Kenyatta does not regard himself as God, neither does he 


10. Quoted in ibid., p. 88. 
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claim any supernatural powers. He is a man, and it is for this 
man that we shall continue to pray, that he may come to a full 
knowledge of Jesus Christ.!* 

In August, 1962, he won his release. 

Whether these schismatic religious movements will pros- 
per, now that national independence is sweeping Africa, is 
questionable, especially since the policy of the mission boards 
is rapidly being changed to make all the African mission 
churches independent and to encourage African leadership in 
the Christian councils. (Until the time of the Congo crisis 
no Christian council in Africa was led by an African.) Indic- 
ative of the new epoch is the number of indigenous African 
churches which became new members of the World Council 
of Churches at its 1961 New Delhi Assembly: United Church 
of Central Africa in Rhodesia; Moravian Church in the West- 
ern Cape Province (South Africa); Union des Eglises Bap- 
tistes du Cameroun; Church of the Province of Uganda and 
Ruanda-Urundi; Presbyterian Church in the Cameroons; 
Eglise Evangelique du Gabon; Bantu Congregational Church 
(South Africa); Presbyterian Church of Nigeria; Evangelical 
Church of Northwestern ‘Tanganyika; Eglise Evangelique 
Manianga Matado (Congo); Usambara-Digo Lutheran Church 
(Tanganyika). 

Still almost nothing has been done to gather the multi- 
tudinous separatist sects into the ecumenical movement, if, 
indeed, they ever can be. However, the first major overture 
was made in 1962 when the All-Africa Church Conference 
Center at Mindola, Northern Rhodesia, staged a consultation 
to which separatist leaders from all over Africa were invited. 
They are by nature dissentious, are led for the most part by 
untrained leaders, and appeal to the masses of illiterate Afri- 
cans who are bewildered by the new technological and po- 
litical demands upon them. In the religious future of Africa, 
they can hardly be counted upon to contribute anything 
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positive unless they become something more than reaction- 
ary, isolated, self-interested splinter groups. 


We Christianity 


Christianity in Africa, in spite of efforts to avoid division, 
is sharply divided into two varieties: the prosperous Western 
mission-dominated churches and the struggling indigenous 
churches (the extreme varieties of which have just been de- 
scribed). On this division hinges the future of Christianity 
in Africa in the immediate future. For there is a widespread 
difference of opinion among the rising African leadership 
about the merits of missionary Christianity, not only because 
Christianity was often intimately associated with colonial ex- 
ploitation, but because Christian missions still manifest too 
much of a colonial and paternalistic attitude and policy." 

To understand this latter attitude we must keep in mind 
that Africa is the most “‘missionized”’ spot on the globe, over 
30,000 missionaries throughout the continent, over 10,000 in 
the Congo alone. More than four hundred American church 
organizations are involved in Africa. To this day, missionary 
spending comprises a sizeable portion of the cash economy of 
many villages; missionary housing occupies block after block 
of the wealthiest, most desirable residences in cities like Lagos, 
Leopoldville, and Accra; and missionary status symbols, in- 
cluding over-size automobiles and membership in plush 
clubs, remind Africans of another side of their humanitarian 
thrust. What to the American missionary seems normal (al- 
though it must be questioned whether he would ever live so 


13. Cf. two recent studies which substantiate this: Peirce Weaver, Ecumeni- 
cal Beginnings in Protestant World Missions (New York, 1963), and W. C. 
Harr, Frontiers of the Christian World Mission since 1938 (New York, 1962). 
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perialists,” of “denominational imperialists.” W. C. Harr, in chap. iv, speaks 
of “Christian colonialism”: “But that has happened in Africa too. It still 
happens, we believe, in many areas.” P. 104. 
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well at home on a clerical salary) is to the African just one 
more proof of his superior, condescending behavior. Add to 
that the fact that most missionaries are now engaged in a 
supervisory and/or financially administrative capacity to the 
African pastors and institutions and further evidence is avail- 
able for the charge that African Christians are “simply lackeys 
to Western medicinemen.’’!* 

This reaction, especially from the political and intellectual 
elite, should not be underestimated. Whenever the new Afri- 
can articulates his impressions on this matter he invariably 
displays this attitude. The author has read nearly a hundred 
fictional and autobiographical works by Africans, and almost 
without exception they refer to “the ugly missionary.” While, 
on the one hand, they may be lavish in their praise for the 
generous missionary assistance which laid the foundation for 
educational, medical, and political development, they none- 
theless look with disfavor upon the imperialistic hold which 
the missionaries seem to have on many of their people. 

Typical of these complaints is the recent autobiography of 
the first African to win the coveted Nobel Peace Prize, Zulu 
Chief Albert Luthuli’s Let My People Go. Addressing him- 
self to Westerners, he writes, 


There’s a tendency for your white missionaries among us to drift 
away—they sometimes get identified with the whites. . . . If this is 
true it has possibly come about because missionaries have too 
easily become “supervisors of Native Work” no longer identified 
with their people. . . . White paternalist Christianity—as though 
the white had invented the Christian Faith—estranges my people 
from Christ. Hypocrisy, double standards, and the identification 
of white skins wth Christianity, do the same. 


Yet throughout the book he praises Christianity for rescuing 


14. Cf. the conclusions of two Africans on this matter: John and Rena 
Karefa-Smart, The Halting Kingdom (New York, 1959). “Yet it is true that, 
with but few exceptions, missions have dominated the local churches and 
missionaries have formulated the policies and plans, while African pastors, 
teachers, and catechists have been engaged to work in a manner not much 
different from the employment of labor by the management of an industrial 
corporation.” P. 67. 
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his family from static tribalism, for educating him in a world- 
view, for giving him a responsible political vocation. ‘““Among 
my many debts to Adams [missionary college] . . . [was] that 
the Christian Faith is not a private affair without relevance 
to society. It was, rather, a belief which equipped us in a 
unique way to meet the challenges of our society.” 

Tom Mboya, the young Kenyan politician at the forefront 
of Pan-African movements, was asked on a British Broadcast- 
ing Corporation interview August 18, 1960, his opinion on 
this question. He responded, 


The image of Christianity in Africa has been tainted by the in- 
ability of missionaries to live up to what they have preached. 
There are exceptions, like Fr. Huddleston and Bishop Reeves and 
so on, but generally these people who preach Christianity have 
gone back in the evening to live in the select residential areas of 
the Europeans, they have gone back in some areas to worship in 
white churches, they have sent their children to white schools, 
they have gone to reserved European hotels and train accommo- 
dations. ‘This has given a very bad impression of Christianity.1¢ 


What are the reasons for this seeming ingratitude? The good 
which Christianity has contributed to awakening Africa is 
universally known. Nigeria’s governor-general Azikiwe sum- 
marized it most recently in August, 1962: ““Through its evan- 
gelists and missionaries Christianity has played a leading role 
in the development of Africa’s education, health and other 
social welfare services.” The fact is that Christianity educated 
go per cent of all Africans until 1960, including the majority 
of its present political leaders; it established and manned most 
of the medical centers; it planted the seed of independence 
and constitutional democracy. As the 1945 Report of the Brit- 
ish Royal Commission on Higher Education in West Africa 
declares: 

When one looks for the root from which West African education 
sprang one comes back, everywhere and always, to the mission- 
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aries. It was the Christian missions who first came out to the coast 
without desire for fee or reward. .. . It is a remarkable thing that 
even today, if the educational institutions conducted and super- 
vised by the religious bodies were suddenly to vanish, the greater 
part of education in British West Africa would practically dis- 


appear. 


But if Christianity has been the leading single factor for 
change in Africa during the last one hundred years, one can 
safely say that it is unlikely that it will play that role in the 
next one hundred years. ‘The reasons are numerous. For one 
thing, the day of nineteenth-century foreign missions under 
the Livingstonian slogan, ‘‘Christianity, Commerce and Civi- 
lization (Western, that is),” is over. This is acknowledged 
both by Western experts in the mission field and by Africans 
as well.” Christianity introduced a revolution that ran rough- 
shod over African institutions, but now that process is being 
curbed by better judgment within the mission movement and 
by barriers of resentment erected by Africans. ‘The Nigerian 
novelist, Chinua Achebe, describes the end result in his book 
Things Fall Apart (1958): 

The white man is very clever. He came quietly and peaceably 
with his religion. We were amused at his foolishness and allowed 
him to stay. Now he has won our brothers, and our clan can no 


longer act like one. He has put a knife on the things that held us 
together and we have fallen apart.'8 


Second, the initial eagerness of the African to imitate the 
white masters even in religion developed many “book-Chris- 
tians,” who simply adopted Christian names in order to secure 


17. Cf. the judgment of the distinguished Dutch missionary scholar, Hendrik 
Kraemer, ““The Missionary Implications of the End of Western Colonialism 
and the Collapse of Western Christendom,” History’s Lessons for Tomorrow’s 
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structure collapsed as a result of the second world war and its dramatic con- 
sequences. In this sense it is fully true that ‘the era of missions has passed’— 
irrevocably . . . Western colonialism has ended; therefore the missionary era 
of that period, which reflected the essential attitudes and structures of colo- 
nialism, has also ended.” Pp. 202-203. 
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accompanying privileges, including education, travel, and 
clerical advancement. For them Christianity is but a veneer. 
Looking back over this period, anthropologists are divided 
in their judgment of how severe has been the displace- 
ment of African culture. While some anthropologists, like 
Geoffrey Gorer'®? and Jomo Kenyatta, have deplored the 
wrecking of tribal institutions and values by Christian mis- 
sions, Dr. M. J. Field in her recently published field-studies in 
Ghana believes that this attack is unjustified. “Illiterate Afri- 
cans have always been more shrewdly and critically reserved 
than either missionaries or anthropologists have suspected,” 
she writes. “The naiveté has been on the part of the foreigner. 
Christianity has always been the object of invidious observa- 
tion by African pagans though courtesy and concrete self- 
interest have often forbidden criticism to be outspoken.””° 

Third, Christianity has come to be identified almost en- 
tirely with white European Western culture. The older mis- 
sionaries of the Livingstone era can hardly be expected to 
have thought otherwise. John Taylor, whose book, Christian- 
ity and Politics in Africa, is in part devoted to this problem, 
concludes, “There is not the slightest doubt that the great 
missionaries of the mid-nineteenth century had a profound 
conviction that colonial empire and Christianity were fully 
compatible.”’?? Equally, present day Christianity has difficulty 
dissociating itself: ‘““Too frequently the physical setting of 
Christian worship confirms this impression, with its church 
building adorned or encumbered (as you will) with the mon- 
uments, tablets and plaques which record a history that is 
in process of repudiation, or conceived in the architectural 
and liturgical terms dictated by English decorum and white 

19. Cf. Geoffrey Gorer, Africa Dances (London, 1945). “I consider [mission- 
ary] influence in Africa is almost wholly deplorable. With possibly the best 
intentions they have made rogues out of honest men, selfseekers out of un- 
selfish men, liars and perverts and neurotics out of men happily free from 
these defects.” P. 152. 
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usage.” In spite of the fact that virtually all missionaries 
being sent out today have been informed and warned of this 
handicap, it is still the main impression that they give to Afri- 
cans. A study in depth of African attitudes toward Christian- 
ity points out “how widespread is the simple belief that Jesus 
Christ was an European, was put to death by Europeans, and 
that his religion is for Europeans only.” More recently in 
the Sudan in January, 1963, nearly a hundred missionaries 
were expelled, in spite of the protest some of the foreign mis- 
sion boards filed with the government: “We hope that the 
fact that Christianity is not a Western religion will enable the 
Sudanese government to reconsider its action on the basis of 
the fact that in their service to the people of Sudan the mis- 
sionaries represent the worldwide Christian community.’’*4 
All of this evidence reveals the paradoxial role of Chris- 
tianity in Africa. On the one hand, Christian missions have 
been largely responsible for the educational and medical pro- 
visions of the continent, yet because of their unavoidable 
involvement with colonialism and Westernization they are 
subject to being rejected. Again, Christianity introduced 
throughout the territory a universal humaneness and com- 
munication (putting most of the African languages into a 
printed alphabet for the first time); yet by virtue of its own 
internal divisions imported from abroad it introduced new 
forms of competition and intolerance on to African soil.? 
Moreover, even though there are signs of considerable loy- 
alty to the Christian faith among some leaders and many of 
the rank-and-file, yet the indigenous churches are often un- 
able to support themselves financially and are negligible in 


22. Kenneth Cragg, “Africa: The Challenge of Islam,” The Christian Cen- 
tury, LX XIX (February 7, 1962), 159. 

23. John Taylor and Dorothea Lehmann, Christians of the Copperbelt 
(London, 1961), chaps. vii and viii. 

24. Quoted in The Christian Century, LX XX (Jan. 2, 1963), 6. 

25. In some countries the number of different missions is so great that the 
governments attempt to curb competition by banning mission stations within 
five miles of each other. 
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their own proselytizing. It appears that for a long time to come 
they will need (and likely demand and enjoy) overseas finan- 
cial and supervisory aid.*° Again, whereas Christianity in 
Africa did interpret itself in terms of social service (from the 
time that Livingstone opposed the traflic in slavery), it was 
concerned with health, education, and agriculture. Noticeably 
absent, in retrospect, was its concern for training politicians, 
journalists, and labor leaders. While today it still virtually 
ignores the complicated problems posed by the mobility of 
labor, the shortage of housing, the displacement of youths, 
mass communications, in short, all of the problems accom- 
panying newly urbanized life in a technological society. No 
doubt, the social concerns of mission-Christianity merely re- 
flect its own blatant shortcomings at home. At this point it 
must be made clear that, in spite of the belated progress made 
by some of the old-line mission boards operating in Africa, 
the majority of Protestant missionaries in Africa belong to the 
soul-saving evangelistic type who use medical care and educa- 
tion as a means to reaching a person spiritually. They believe 
only in enough education to read the Bible (they distrust 
higher education in their own life back home); they are 
politically irresponsible and racially segregated at home; and 
they are so sectarian as to believe that they alone have the 
whole truth and are consequently unable to co-operate with 
other Christian bodies. To these the Africans refer when they 
speak of “the white bulls fighting on the fair soil of Africa’ 
or ‘‘the tyranny of the sectarians, with their loads of Ameri- 
can money.” 

Such challenges as labor relations, youth work, recreation, 
housing, an ethic of work, economic development, the popu- 
lation explosion, and mass communications are only just now 
being heard. It is significant that President Nkrumah in Jan- 

26. For example, when the Methodist Niger Conference was finally con- 
stituted in 1962 (from a mission which had begun 120 years previously as one 


of the earliest in West Africa), there were 842 churches, 65,993 members, 57 
missionaries, and 25 African ministers. 
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uary, 1963, called a private consultation with all the missions 
operating in Ghana and spurred them to contribute more di- 
rectly to national development. ‘The overall survey of these 
needs made recently by the World Council of Churches con- 
cludes that Christian concern in these areas seems “‘peripheral 
and slight, compared with the opportunities for action and 
service; the churches appear to be out of touch with the con- 
temporary urban scene, and they are not responding to the 
dynamic challenge of the changing urban situation. . . . ‘Con- 
sequently most of our mission program and methods appear 
to be utterly theoretical and irrelevant.’ ’’?7 

Exceptions to this general neglect are the grass-roots consul- 
tations initiated by the World Council of Churches, through 
its “Rapid Social Change” survey beginning in 1959; the pub- 
lished studies such as “Changing Liberia, A Challenge to 
the Christian, 1959,” “The Churches and Social Change in 
the Copperbelt of Northern Rhodesia, 1959,” the standard 
of living study of Kenya, ‘““The Social and Economic Condi- 
tions of Development, 1961,” the South African Conference, 
1959, Christian Responsibility toward Areas of Rapid Social 
Change’”’; the statements of new political responsibility such 
as the study books, ““Christian Responsibility in an Independ- 
ent Nigeria, 1961” and “Kenya: Present and Future, 1959” 
by the respective Christian Councils; and finally the regular 
meetings staged throughout Africa by the All-Africa Church 
Conference (such as the All-Africa Christian Youth Assembly 
in Nairobi, January, 1963 and the Kampala Assembly, April, 
1963), whose secretary resides at the Mindola Ecumenical 
Institute which itself operates a year-round center for research 
and lectures. 

A major question about the role of Christianity in Africa 
centers about its contribution to political independence. In 
the present political whirlpool that is Africa, Christians are 
being compelled to become involved, sometimes ignorantly, 
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sometimes by default. That Christians have been delinquent 
in providing guidance for African nationalism is admitted. 
This admission issues from Christians themselves, not merely 
from the enemies of Christianity. Sithole, the young Rhode- 
sian politician and preacher, comments in his book African 
Nationalism: 


Let it be noted right from the outset that when the missionaries 
went to Africa, they had not the slightest idea of helping African 
nationalism as such. Their primary goal was to propagate the 
Gospel of Christ to their fellow human beings. ‘The Church has 
been only a blind instrument in the whole process of African 
nationalism. On the whole, missionaries in Asia and Africa have 
been accused, and not without cause, of standing in the way of 
emerging nationalism. In the main, they have been staunch sup- 
porters of colonial rule so that colonial powers cannot blame the 
rise of African nationalism on the missionaries as a class.78 


From the Secretary of the Christian Council of Kenya 
comes this personal letter: 


I am afraid that political leaders everywhere have found the 
Churches reactionary. ‘The more I think about this the more I 
feel it is not just the theological position. It is due mainly to the 
clash of generations, the missions and Churches really represent- 
ing the old generation, whereas political leaders are, with few 
exceptions, relatively young. I have often been puzzled by the 
fact that the Church, which was in the vanguard of progress, en- 
lightened thinking, etc., in the early periods of African develop- 
ment, and as such did win the confidence of all progressive ele- 
ments within the old society, has failed in a large measure to 
render the same service to the second generation. 


At the same time a West African writes: 


My observation of the African scene leads me to conclude that 
the Christian Church is an extremely cautious institution as far 
as political issues are concerned. Pronouncements on political 
and socio-economic affairs at international and national confer- 
ences by church bodies tend to be so general and vague that they 
could not be of much help to the interested Christian politician, 
and if they are clear and direct they come too late to do much 
good. ‘To be fair to the missionary church of Africa, I should add 


28. Ndabamingi Sithole, African Nationalism (London, 1959), p. 51- 


RELIGIOUS DEVELOPMENTS IN AFRICA 207 


that this cautiousness is typical of Christian churches everywhere 
today. 


Until now there has been too much silence on the part of 
mission churches; understandable, yes, but not entirely justi- 
fiable. ‘Too often missionaries and even African church mem- 
bers remained aloof from freedom movements. ‘Their loyalty 
to Christian principles, and to the church in which all are one 
in Christ was mixed with undue devotion to the status quo 
and to “things overseas.” This tended to make them suspect 
to the ardent nationalist. It became the belief of many that 
the church opposed self-government. A writer from Central 
Africa summarized this reaction in a letter to the author: “An 
attitude of silence from the Church from overseas will always 
react in favor of its own national aspirations, and conse- 
quently an urge is given to the separatist tendency in the Afri- 
can mind, and the desire grows to see the Church reflecting 
the aspirations of the indigenous inhabitants.’ A local mis- 
sionary writes: “The Church here tends to be very conserva- 
tive and there is a feeling among the new generation that it 
is a museum altogether without justification.” In the light of 
these random reports it is not surprising that a regional 
church conference concluded: “In the realm of modern poli- 
tics and social life the influence of the Church has yet to be 
felt to a marked degree.” The ablest authority on missions 
all over Africa is perhaps Max Warren of the Church Mis- 
sionary Society, headquarters in London. He sustains the 
above conclusions: 


The Church has laid very little store by its task of infiltrating 
the life of the State with men and women with the revolutionary fire 
of the Spirit in their lives. It has done even less to prepare Africans 
for an understanding of politics and the Christian’s responsibility 
in and for politics. At a time when Africans are becoming more 
and more politically conscious, this represents a major failure on 
the part of the Church to exercise one of its functions in relation 
to the State. ... 

The Young African is going with knightly courage and hope, 
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but going, alas, without the inspiration of a vigil before God's 
altar, and the guidance and blessing of God’s priest.?® 


Such is the record of the delinquency of Christianity with 
regard to rising African nationalism. Now that Africans are 
drunk with nationalism it is no more than natural that in her 
tipsy state some of them should accuse Christianity of neglect 
in fortifying her for her day of freedom. On the other hand, 
there are just as many observers, in fact some of the very crit- 
ics cited above, who claim that Christianity planted the seed 
of independence. Where the Western churchmen represented 
free citizens in their own persons, where their mission schools 
educated in the concepts of freedom, where the Bible was 
allowed free interpretation, it was inevitable that the leaven 
of freedom should ferment. 

First among these indirect benefits of Christianity was the 
Bible itself, which many claim is revolutionary enough. Men 
who share as widely divergent social views as Sir Philip Mitch- 
ell and Chester Bowles agree that this is the case. The former, 
who was the typical empire Britisher in his colonial office in 
Kenya for many years, wrote recently: ““The Bible . . . I be- 
lieve to have been the decisive force in the whole business 
... the prime mover [in the liberation of Africa].”° Chester 
Bowles, in a book summarizing his impressions, has said: 
“Thus the Christian missionaries and their Book have been 
in this very practical sense Africa’s true revolutionaries.”’** 

African leadership itself joins in this tribute to the influ- 
ence of the Bible. Sitholé raises and answers the question as 
follows: 


What is the actual relevance of the Bible to African nationalism? 
... The Bible is redeeming the African individual from the power 
of superstition, individuality-crushing tradition, witchcraft, and 
other forces that do not make for progress. The same Bible is 
helping the African individual to reassert himself above colonial 
powers! It is inconceivable to a logical mind that the Bible could 
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deliver the African from traditional domination without at the 
same time redeeming him from colonial domination.*? 


A second manifestation of the indirect contribution of 
Christianity to the development of Africa has been the edu- 
cation of her leaders. We have noted how virtually all of the 
politicians were educated in mission schools. Yet at the same 
time this was no guarantee that they would remain Christian 
in their lives and policies. Nonetheless, it can be expected 
that the friendships established, the loyalties formed, and the 
characters molded will have lasting effect. 

Thomas Hodgkin maintains that the ideology underlying 
African nationalism is borrowed largely from Christianity. 
Foremost is the idea of “human brotherhood and the specifi- 
cally Protestant conception of an ‘Elect’; the traditional demo- 
cratic belief in the ‘right to choose our own governors, to 
cashier them for misconduct and to frame a government for 
ourselves.’ ”’%3 

Third, bearing directly on the rise of African nationalism 
is the share missionaries and their home bases have contrib- 
uted to “Ethiopianism,” the label first applied to the Afri- 
can’s embryonic struggle for freedom as it grew within the 
bosom of the church. As long ago as 1829, Robert A. Young 
published in New York An Ethiopian Manifesto, “Issued in 
defense of the Black Man’s Rights, in the Scale of Universal 
Freedom.” Apparently it did not take hold in Africa until the 
latter part of the nineteenth century when the splinter move- 
ment away from the established mission churches began. Sub- 
sequently, a series of apparently disconnected episodes in Af- 
rica’s history stirred the seething pot of nationalism. Charles 
Domingo, a Nyasaland separatist, released a denunciatory 
pamphlet in 1910, reading in part: 

The three combined bodies, Missionaries, Government and Com- 
panies, or gainers of money, do form the same rule to look upon 
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the native with mockery eyes. It sometimes startles us to see that 
the three combined bodies are from Europe, and along with them 
there is a title ‘Christendom’ . . . we would advise them not to 
call themselves ‘Christendom’ but ‘Europedom.’ Therefore the life 
of the three combined bodies is altogether too cheaty, too thefty, 
too mockery.*4 

John Chilembwe, the first Nyasaland native to be educated 
in America and who helped Booth set up the ill-fated Provi- 
dence Industrial Mission in 1901, led an uprising in 1915, to 
expel the Europeans. In the Congo, the Kimbangu fracas 
of 1921 resulted in the imprisonment of the revolutionary 
prophet who, according to one historian, had “excited his 
followers against authority .. . had even set himself up to be 
the Saviour of the Black Race and had called the white men 
his ‘abominable enemy.’ ”’*® Such cases were infrequent but 
fairly widespread over the continent. For instance, about the 
same time, the United Native church, an offshoot of the Eng- 
lish Baptist church in the French Cameroons, had “the whole 
town of Douala seething with religious ‘revolt’ in which na- 
tives paraded up and down the streets singing anti-European 
hymns.” In Nigeria earlier, the United African church had 
seceded partly in protest against the British Church Mission- 
ary Society, whose first African Bishop, Crowther, was re- 
garded as being too friendly to Europeans. Their constitution 
of 1891 said, “Resolved, that a purely Native African Church 
be founded for the evangelization and amelioration of our 
race, to be governed by Africans.” 

A more direct contribution of Christianity to African na- 
tionalism has been the intervention of missionaries and 
churches in liberation movements. All along there have been 
some missionaries who have pleaded for justice for the Afri- 
can and who sought to generate liberation movements. Space 
does not allow a complete listing of these heroic voices, but 
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they include Dr. John Philip who was active in the early mis- 
sion work of South Africa, Guy Clutton-Brock of St. Faith’s 
Mission who was arrested during the Rhodesian emergency 
of 1959, and the Methodist mission’s witness to the world in 
the Angola crisis of the sixties. The Church in South Africa 
is known the world over for its protests voiced by Father 
Trevor Huddleston (Naught for Your Comfort), the Rev. 
Mr. Michael Scott (A Time to Speak), Bishop Ambrose 
Reeves (Shooting at Sharpville), Alan Paton and Archbishop 
Joost de Blank. What is less well known is that leading 
churchmen in the Roman Catholic, Methodist, Congrega- 
tional, Presbyterian, and even the Dutch Reformed churches 
have likewise made their conscience known. 

Christianity, to conclude, does not have a clear record of 
positive benefits for Africans, nor can it be said that the new 
African is accepting Christianity uncritically. Christianity 
must be prepared for its crucial test as it encounters on an 
equal basis, without its former colonial prestige and burdened 
by its historical shortcomings, the other religions and ideol- 
ogies in contemporary Africa. The revolt against everything 
European has certainly hurt the Christian cause although it 
may be hoped that this is a temporary swing of the pendulum. 
So has “the divided church,” the “irrelevant gospel which 
prepares for another world while this one wastes away,” “‘the 
snobbery of white culture which sees little good in African 
culture,” “the separateness of the missionary in his compound, 
who follows nineteenth-century methods and is slow to give 
full responsibility to nationals.” One could wish that the best 
of modern missionary strategy were being applied equally by 
all missions operating in Africa, a strategy described so ably 
by Bishop Stephen Neill as consisting of three stages: (7) the 
building up of indigenous churches; (2) the turning over of 
the leadership of these churches to native Africans and (3) 
this leadership turning to the world church for help in finish- 
ing the task not only of converting Africa but of the West as 
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well. But as this essay has emphasized, this positive strategy 
prevails in only a small percentage of Christian activity in 
Africa. 

Yet this kind of Christian activity does exist and is both 
effectual and influential. It may not as yet have produced an 
internationally known theologian but it does have its world 
servants. Foremost is the witness of Chief Albert Luthuli 
whose winning of the Nobel Peace Prize signifies an influ- 
ence far beyond the borders of his own African independ- 
ence movement. Among its world churchmen are Dr. Z. K. 
Matthews (formerly of Ft. Hare College, now in Geneva with 
the World Council of Churches); Dr. Donald M’Timkulu 
(formerly Secretary of the All-Africa Church Conference, 
now Director of Mindola Center); the first African Cardinal, 
Rugambwa of ‘Tanganyika; Sir Francis Ibiam, governor-gen- 
eral of Eastern Nigeria and one of the presidents of the World 
Council of Churches; the Roman Catholic scholar, Abbé 
Alexis Kagame of Urundi; Professors Christian Baeta and 
K. A. Busia (now exiled) of Ghana; Dr. John Karefa-Smart, 
Minister of External Affairs of Sierra Leone, and Robert 
Gardiner, head of the U. N. Economic Development office for 
Africa. Christianity can count among its adherents political 
leaders like Kenneth Kaunda of Northern Rhodesia; Julius 
Nyerere of Tanganyika; Dr. G. Kiano of Kenya; President 
William Tubman of Liberia; President Sir Milton Margai 
of Sierra Leone and President Leopold Senghor of Senegal. 
Of the present twenty-three heads of independent African 
nations, sixteen received at least part of their education in 
Christian mission schools. 
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Douglas V. Steere 


In describing the process by which the people of the devel- 
oping countries are moving into possession of the technologi- 
cal tools of our time, and of their being profoundly changed 
by this process, I am bound to be saying things that are per- 
fectly obvious. But in doing this, I have been somewhat com- 
forted and reassured by observing how frequently it is the 
case that the more obvious a thing is, the more readily it can 
be overlooked, and the area of development is no exception. 

The Dean of En Shems University in Cairo told me a story 
of a Russian collective farm which had a single control gate 
through which the workers had to pass in leaving or entering; a 
guard was present who examined them to prevent the stealing 
of any implements. Over a period of months, a peasant ap- 
peared at the gate each day with a wheelbarrow piled high 
with straw, and the guard poked around in it and, finding 
nothing, let him leave the farm. One day the guard told the 
peasant that he was to be transferred that night to a collec- 
tive farm in another province and would therefore cause him 
no trouble, but before he left he would like very much to 
know what it was that he had been stealing. The peasant 
beamed and replied simply, “wheelbarrows.” 

Among these apparently obvious things in the technical 
assistance field is the central question I want to raise as to 
what we as the givers of aid are concerned with in seeking to 
accelerate these processes of development. What are we trying 
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to transmit and what do we surmise that the ultimate effect 
of this transmission will be on the lives of the people who 
receive technical assistance? In short, I want to ask the ques- 
tion: Development: For What? For in all of the swiftly grow- 
ing literature on the subject of assistance to the developing 
countries, there is rarely to be found any more than an 
oblique reference to this most important question. 

Alexander Leighton is feeling after this question when, in 
the introduction to E, H. Spicer’s pioneering case book on 
Human Factors in Technological Change, Leighton has a 
moment of philosophical reflection where he queries the mo- 
rality of one country’s emissaries attempting to manipulate 
the human beings of another country and culture. E. H. 
Spicer himself, although he quite readily shoulders the re- 
sponsibility involved in such manipulation, nevertheless also 
feels constrained to supply an analogy that might give any 
sensitive “developer” some long second thoughts, 


Changing people’s customs is an even more delicate responsi- 
bility than surgery. When a surgeon takes up his instruments, he 
assumes the responsibility for a human life. On his skill and judg- 
ment during each moment of an operation depends the future of 
one individual. If the surgeon is not aware of the possibilities for 
good and for harm that lie in the manipulation of his scalpel, he 
may work irreparable damage. 

And Spicer is aware that in the case of the “developer,” the 
harm or good is not, as with the surgeon, to a single individ- 
ual but to the well-being and happiness of whole generations 
of men and women. 

I have often wondered if one of the principal reasons why 
the study of these human objectives of development is so 
neglected by the writers in the more developed countries is 
perhaps the fact that to carry it out with any thoroughness 
would inevitably involve us in an agonizing reappraisal of 
our own human goals, of our own value systems, and of our 
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own state of inward development or the lack of it. All of this 
can be so comfortably avoided if we can simply assume that 
our Western pattern of the widespread affluent life is what 
the developing countries are yearning for and that the tech- 
nological apparatus will assure them of this if we put it into 
their hands. 

It may seem enough to let the recipients of the development 
aid worry about these questions and to let these recipients 
reject or condition aid in terms of how they think it would 
affect them. But the giver of aid cannot so readily evade fac- 
ing the issue of the real human objective of the development 
program. For at least until now, the giving countries are not 
giving in costly enough measure to even begin to take on the 
proportions adequate to the task, even if it were proved to be 
worth doing; nor are they really deeply involved in the issue 
of a major mobilization of their resources for this task.2 And 
it is doubtful that we can ever become genuinely engaged 
and committed until we are profoundly convinced that what 
is being undertaken can be justified in terms of an achievable 
human goal that we inwardly approve of, and that it is a 
human goal which the recipients of this development pro- 
gram also accept. Only then will there be a source of motiva- 
tion on which to draw to make these programs assume a 
central place in the nation’s effort. 

What then are we about in these development programs? 
What do we seek at bottom to bring about in the human 
equation of the people who make up the countries to which 
we go? What will be the norm by which we will judge 
whether or not the work has succeeded? What are we aiming 
to do? 

I have an elder daughter who has long had a habit of de- 
manding that her father state his presuppositions or assump- 

2. Paul Hoffman of the United Nations Development Fund insists that two 


billion dollars a year for the next decade is necessary to help the developing 
countries increase their production by 25 per cent. 
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tions before he proceeds with any case, and I will try first of 
all to set down at least a few of the presuppositions which I 
find underlying a discussion of the objectives of development. 


I. We Are Already Involved with Each Other 


In the first place it is important to note that there is a 
vast and intricate process of cultural and economic interpene- 
tration already at work that we cannot reverse. The means 
of communication that facilitate the exchange of news, of 
travelers, of one another’s products is so advanced that we 
have to take this as given in the situation. As far back as 
ten years ago, I traveled on a DC-3 of Air France into a re- 
mote section of what was then French Equatorial Africa 
where no roads existed, and at the first air strip I was joined 
in my double seat by a barefooted African woman with a 
load that she carried on her head up to the airplane door. As 
I helped her latch her seat belt, in reply to my question in 
French as to whether this was her first trip on such a plane, 
she replied quietly that it was not the “‘premier fois” but the 
“deuxieme.” Even if we should want to start the development 
process at a different point from the existing one, and to join 
with the Vermont farmer who declared that if “I wanted to 
go to Montpelier, I wouldn’t start from here,’ we could not 
do it. For we do not have the choice of where we start from. 
We are already in this,condition of interpenetration and we 
must start from here. 


II. Able But Unwilling? 


The second presupposition that I make is that for the first 
time in world history, the technological tools are at hand to 
make actually possible the placing of a minimum floor under 
the elemental human requirements of food, shelter, medical 
care, and education if these technological tools are ade- 
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quately used. This does not mean that we are even remotely 
approaching such a condition, for over 80 per cent of the 
world’s population receives less than $500 per person a year, 
and in China and India with a combined population of well 
over a billion, the per capita level is nearer to $60 a year. 
This “blanket of poverty,” this “hunger curtain,” is still over 
most of mankind. But a further factor has emerged. The mass 
of mankind knows that its poverty is no longer necessary. 
Through direct contact and through all kinds of media of 
communication, they have become aware of the living stand- 
ards of the favored countries of the world (Russia and 
Czechoslovakia are now on the $500 per capita line), and 
they demand that they move out of their misery and want 
and that this happen in a forseeable time. This second fact 
has made the affluent countries realize that they can no longer 
conceal their favored home status but that a widespread 
awareness of their plenty is now open to all. 

There is a story in Olive Schreiner’s Dreams of a beautiful 
banquet table decked with the finest of linen, silver, and 
flowers and loaded down with every choice delicacy of 
food. The table was placed in a canvas enclosure and a mass 
of starving people had gathered around it and were pushing 
their hands under the canvas and begging for food. In order 
to protect the guests from this intrusion, guards on the in- 
side, equipped with oaken staves, brought these down sharply 
on the begging hands and compelled them to withdraw. But 
in the present situation, there is no longer any concealment. 
The canvas drops are rolled up and all in the world can see 
precisely what the other uses for his enjoyment and well- 
being. This has had a dual effect: It has caused those who are 
in want to demand that their needs be met and met now, and 
it has given a bad conscience to those who are affluent; it has 
made them uneasy that their conspicuous consumption will 
ultimately carry with it a terrible judgmental toll of hate 
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unless they respond to the world’s need with an effort beyond 
anything that has yet appeared. 

Nicolai Berdyaev has a word that might well become a 
proverb for our time: “Bread for myself is an economic 
problem. Bread for my brother is a spiritual problem.” In 
the present situation, it is the spiritual problem of willing- 
ness, not the economic problem of ability, to help the devel- 
oping nations which is the real issue. 

There is always present in such situations, where peoples 
are able but unwilling to help to balance the budget, a kind 
of inwardly shriveling fourth-dimensional penalty which one 
of the Psalms expresses better than any word I know: “He 
gave them their heart’s desire, but he sent withall a leanness 
into their soul.’ When the situation and scope of the ““Lend- 
Lease” mobilization of resources to Britain and Russia in 
World War II is thought of and the degree of our present 
concern and commitment for development is compared to 
this, the incredible modesty of our present caring is disclosed 
in a way that may well compel us to turn our heads away. 
Able but still largely unwilling is the only honest verdict that 
could be rendered in regard to our present token contribu- 
tions of either men and women or material to this cause of 
assisting a massive break-through on the part of the develop- 
ing nations. 


III. Communism As An Alternative Sponsor 
Of Development 


The third presupposition which has been hidden from 
many Americans and that needs to be faced with great frank- 
ness is that, whether we like it or not, there is an ethos in 
communism. Fiercely secular though it may be, this ethos 
in communism has the will to pass on the technological ca- 
pacity to meet the basic economic needs of men to the develop- 
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ing countries. In its burning urgency, it is bent on sparing 
nothing to get this done in record time. 

The food shortages that Communist China is experiencing 
have not come primarily from crop failures. ‘They are the 
result of the total mobilization of the agricultural population 
of China to provide a capital structure for heavy industry, as 
well as to build vast dams that will not only provide power 
for heavy industry but water for irrigation systems and bar- 
riers for water control. Instead of too little and too late, this 
fierce, humanly ruthless, forced-draft system intrudes an at- 
tempt at too much and too soon. The horrible 1933 toll of 
starvation that took millions of lives in Russia, the over- 
pressing of the rural population in Poland that led to the 
revolts in 1956, all make 1960-62 China a rerun of an old 
pattern. Yet none of this should blind us to the presence of an 
ethos to create a great industrial apparatus, to modernize a 
people overnight, and to create capital for a poor people by 
the forced-saving of rationed food, low wages, and pouring 
25-30 per cent of the annual national income into investment 
in these technological facilities. It is only the naive who are 
assured that this system will in the end break down. If you are 
willing to pay the terrible human price of generations of such 
a ruthless involuntary mobilization and of the commandeer- 
ing of every human resource and to accept totalitarian pat- 
terns which direct this program, the Communist method pre- 
sents a real crash program that can change the face of a poor 
country. It can create a substructure of the kind that can meet 
the basic economic needs of these people. Barbara Ward sums 
it up in saying that “Communism is a sort of a resumé of the 
revolutions that make up modernization and it offers a method 
of applying them speedily to societies caught fast in the dilem- 
mas of transition.’’* 

There is, then, a rival method for bringing about the 


4. Barbara Ward, The Rich Nations and the Poor Nations (New York, 1962), 
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transmission of technical development and one that has a 
certain ethos in it which we are compelled to acknowledge. 
To harassed leaders of developing countries who have gone 
through the glamorous and uniting period of throwing off 
the colonial power and of achieving political independence, 
but who then face the grim realities of rebuilding the eco- 
nomic life of their country with a minimum of outside finan- 
cial assistance, there will be no small attraction to this rival 
method with its self-assured tough answers to all questions 
and its authoritarian encouragement to put down all trouble- 
some opposition. Nicolai Berdyaev has an apt word in his 
book Slavery and Freedom which either colonial officials or 
the new company of anticolonial national leaders might well 
ponder. “It is easy for a slave to become a master; it is easy 
for a master to become a slave; it is almost impossible for 
either to become a free man.” 


IV. The Development Process and Human Dignity 


Now the fourth presupposition is one that I can best in- 
troduce by quoting something which Vinoba Bhave is re- 
ported to have said to a group of Indian Communists in his 
audience in a village in the Indian state of Hyderabad in the 
course of his first proposal of the land-gift program. 


You communists who have been nqwcapne land owners and 
distributing their land to the poor. .. . you are, I frankly acknowl- 
edge it, ‘Mothers of the poor’. But you are bad Mothers. For in 
meeting the needs of the poor, you are unleashing a reign of 
violence in this country which will destroy the souls of the people 
and will lead eventually to an irresponsible tyranny. There must 
be another way. 


And with this he proposed his symbolic land-begging from 


landlords, appealing to them to return a part of their land to 
the poor. 


Now this symbolic land-gift program, although it collected 
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some five million acres, had grave limitations from the very 
outset, but it got at the real problem in a way that I am con- 
vinced we, too, must approach it. It acknowledged frankly 
that there is an ethos in communism, in this instance a pas- 
sion to get something done about the present inequity in land 
ownership. But in rejecting that way, Bhave does not stop. He 
goes on experimentally to propose another way, and is will- 
ing to give a piece of his life to carry out the other way. At 
this point my fourth assumption comes into focus. Not only 
is there one other way than the communist way, but there 
are in fact many other ways of meeting these basic needs. 
This plurality of ways of approach can take account of the 
cultural and human resources of the country facing the 
change and can be gauged to meet its individual needs in 
creative directions which the Communist forced-draft sys- 
tem refuses even to consider. 

But my fourth assumption does not end in a plea for the 
acknowledgment of a pluralistic or pragmatic approach to 
the passing on of the technical tools of development. Even 
more essential is the focus upon the method of introducing 
these technical changes. When an agricultural development 
officer encourages research in the form of a thousand plots on 
Indian farms where the farmer and his neighbors are in- 
volved, the research process has itself become a tool of edu- 
cation and the farmers emerge with a new confidence in their 
worth and in their vocation. Now it is a case of ‘Find out 
what they are doing and help them to do it better. Study 
their needs and help them to help themselves.” It is an at- 
tempt to help them become convinced that it is possible by 
self-help to reach another level of productivity. 

My fourth assumption presupposes that this method of 
introducing technical changes must itself do much to en- 
hance the dignity of those who take it on; that this method 
itself must be an educational process that will leave the people 
not only with the technical tools but with a greater sense of 
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their own dignity and confidence and trust in each other and 
with a sense of their responsibility for those in their country 
or region who are in a worse condition than their own. 

In some ways this fourth presupposition is aimed at the 
very bull’s-eye of our question—Development: For What? For 
it insists that in the course of helping these people take over 
the technological apparatus which can enable them to meet 
their minimal economic needs, the very process of this take- 
over shall deepen their sense of their own worth and of their 
responsibility in turn to work for those of their own people 
who are in even greater need than they are themselves. 
Among all of the features that may be distinctive in the open 
society's sponsorship of technical assistance, none stands out 
more prominently than this use of the very process of devel- 
opment to deepen the sense of dignity and independence and 
responsibility among the peoples of the developing countries. 

Barbara Ward adds an important proviso to the accent of 
this fourth presupposition: an insistence that it cannot be 
used to cover up a halfhearted indifference to the resolution 
of the problems of the developing countries. 


Our societies are plural in thought, pee in their ideals, plural 
in their ways of approaching reality. . . . We cannot therefore 
emulate the communist who comes and says ‘Listen to me and I 
can tell you what to do.’ Now insofar as this hesitation springs 
from genuine uncertainty about methods, it is honest and can 
be met by greater effort to discover what the answers are. But if it 
simply reflects the fact that we have little sense of urgency about 
the developing areas and have not given them the hard thought 
they deserve, then we can take no credit for our ‘pragmatisms.’ It 
is simply another name for indifference.® 


V. Development and Vital Interaction 


My fifth and final presupposition is that if our emissaries 
can carry through this process of sharing the technological 
apparatus in the context of an educational experience, they 
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will themselves be changed in the process and they will help 
create a climate in which the countries initiating the aid may 
be themselves immeasurably enriched by absorbing the gifts 
of the developing countries that have been assisted. I am not 
thinking alone of Christian Herter’s proposal® for a Point V 
program of “what can we learn from you?” which would in- 
vite the aided countries to assist us with their discoveries and 
their experts as he points out they have already done in 
fascinating and little-acknowledged gifts of drug sources, 
meat tenderizers, important new tree species that may revo- 
lutionize any timber industry and the rest, or by the loan of 
their entomologists and medical research specialists to help 
us get atop of some of our most critical problems. I am think- 
ing as well of the creation of the kind of climate that can 
make for that kind of exchange in which we may be pro- 
foundly enriched by the inward secrets of the people we have 
been closely associated with in these aid programs. Laurens 
Van der Post has been prominently associated with trying to 
open the mind and the heart of the West to such inward 
treasures in the African culture and temperament. 

If this kind of mutual irradiation by each others’ values 
and discoveries in a profoundly mutual educational venture 
were the context in which the passing over of this technologi- 
cal apparatus could be carried out, then we should be poised 
on the brink of one of the most exciting periods of all 
history. We might be open, perhaps for the first time, gen- 
uinely to communicate with each other. For until now such 
communication was rendered almost impossible so long as 
the complacent “colonial” mentality of cultural superiority 
persisted or so long as the basic needs of one of the parties 
were so far from being met. It is not true that you can really 
communicate only when you have come into a condition 
where you have met that need sufficiently so that you may 
really speak to each other and ask the life-altering questions 
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of each other—exchange pictorial art, exchange science, ex- 
change religion, exchange music, crafts, students, builders— 
in short, create the climate of true peace? For true peace is 
not only the absence of war. True peace is vital interaction. 
And it is the possibility, in the course of this transmission of 
the technological tools, of experiencing this mutual irradia- 
tion at every level which makes this process and this epoch 
in history almost without parallel. 

My own suspicion is that our time will either learn how to 
do this or we shall perish locked in a world embrace of ex- 
termination; we shall either usher in a period of mutual en- 
richment and stimulation that surpasses anything we have 
ever known, or we shall wantonly bring down the curtain 
both on ourselves and on the vast populations of the world 
whose eyes have just caught the first glint of new dawn for 
themselves. 


VI. Some Side-Effects of Western Industrial Society 


Now on the basis of these five assumptions I should like 
to raise a few of the unpleasant questions that come to devel- 
opment program planners and workers in their midnight 
hours when the public relations department is off duty, when 
the defenses are down and the masks are off. I want to raise 
a few of these devastating questions even if they seem to 
query or to undermine,some of the very assumptions which 
I have just set down. In my own ignorance, I do not have the 
answers to most of these questions, but even to formulate a 
few of them may be no small service to the cause of pro- 
grams of development. 

One of the first and most persistent of these questions and 
doubts that haunt an honest development worker is that at 
bottom we just do not know how the blood transfusion from 
one society to another is creatively to be carried out. In de- 
velopment projects, we have not even begun to solve the 
blood-type business as we have been compelled to learn it in 
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medicine after some highly tragic experiences. And in our 
abysmal ignorance of the effects upon the culture of one 
people of pouring in the technological achievements of 
another culture’and of seeking to manipulate the receiving 
culture so that the transfusion will not be rejected, we often 
shudder at the possible ultimate results. We can also be quite 
certain that these midnight thoughts are not absent from the 
minds of sensitive spirits in the receiving countries as well, 
and that it is not just “Communists” who raise them. 

If the blood transfusion figure is changed to that of the 
miracle drugs that have been appearing on the scene in such 
numbers of late, the business of the side-effects of the drug is 
only now rising up to smite us. A woman student of mine 
who had spent a summer and autumn in a road building 
work-camp in Algeria before the war began, wrote me from 
there that she had just had an offer of a g0 acre farm with a 
dozen cows, twenty sheep, and a hundred chickens. But she 
went on to add that there was only one difficulty with the 
offer—a man went with it! It is the “what goes with it,” the 
side-effects that often give the patient as well as the physician 
long thoughts about the worth of the medicine, for the old 
adage of the disease’s being completely cured by the medicine 
but the patient’s incidentally expiring in the process is not 
one with which developing countries are unfamiliar. 

Growing out of this question is an intensely practical one 
to those who would inquire about Development: For What? 
Granted that there are violently dangerous side-effects to 
Western technological society, is it possible to isolate them, to 
minimize them, or to eliminate them entirely so that the cre- 
ative aspect of technology could be transmitted without these 
perilous side-effects? 


Vil. The Side-Effects of Greed and War 


What, then, are several typical side-effects of Western tech- 
nological society that might focus this issue? One of them 
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might be the necessity for the cultivation of the bottomless 
greed that has been the twin of our industrial society and 
that would seem to have to be forever fanned in order to 
make our type of society run. Elspeth Huxley, the Kenyan 
anthropologist and novelist, suggests that the thing about the 
simple spear-carrying cattle-herding Masai that makes them 
baffle the European people who come in touch with them is 
that they simply do not want anything that we have! She sug- 
gests that until you can hook these people up with the fuel 
pump of greed, they cannot be even remotely interested in 
the type of modernization which our society offers. 

I was once at Kingwilliamstown in South Africa where the 
South African Development Board has set up a huge textile 
mill in order to provide employment for Africans and to 
train them for the textile mill work. In a talk with the British 
manager of the mill, he told me of his desperation in trying 
to run the mill with an annual labor turnover of well over 
100 per cent. “I have run textile mills in China, in Japan, in 
India, in Egypt, but I have never had anything like this. It 
takes me seven or eight months to train these people and just 
when I get them trained and they can get on with the job, 
they have already earned enough money for their target, and 
then they quit, go home, and enjoy it for six months. When 
they come back, if they do, they have forgotten most of what 
they have learned.” 

This textile mill operator was expressing his bitterness at 
the way certain African values interfered with the production 
of a really committed labor force and with the smooth opera- 
tion of the mill. For the African has a very great sense of the 
value of leisure. An American college teacher was once asked 
why he had chosen that profession. He said that there were 
three basic reasons: “June, July, and August,” and the Afri- 
can would understand. He is used to working very hard for 
ten days or a fortnight during the planting season, or of en- 
during the most strenuous hardship on a long elephant hunt. 
But when this period of strain is over, he expects to rest for 
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some weeks. The African textile worker who had earned 
enough for a bicycle or a set of blankets, or a bride-price, or 
to live in his very simple fashion for several months, felt 
completely justified in leaving the grim, whistle-controlled, 
interminable routine of the mill to go home. I asked an 
American industrialist what he would propose to do in a 
situation of that kind. He was quick to reply, “Oh, that is 
not any real problem. We will just put a Sears Roebuck cata- 
logue in the hands of every African woman and the man will 
be persuaded to stay at work.” 

To make our system run, you have to arouse an almost 
bottomless sense of need in people. Socrates is reported to 
have remarked on how pleasant it was to walk through the 
marketplace and to see there so much that he did not want. 
In many of the societies into which development programs 
come, one of their greatest gifts is to live with little and make 
much of it. They need more than they have, and this must 
not be concealed for a moment, but are we to rob them of a 
life where little means much? In short, can we pass on our 
Western technological apparatus in such a way as to meet the 
minimal needs of men and women without passing on the 
side-effect of this accentuation of greed and of perpetual 
discontent? 

A second side-effect of our system is the matter of WAR 
spelled out with capital letters. For the issue is not the small 
scale wars or the tribal forays that have happened periodi- 
cally in history but that involved only a relatively small part 
of the society and did not greatly affect its larger life. It is 
war on a cosmic scale where all are the involuntary partici- 
pants, and where world destruction is no longer a mere foren- 
sic threat. In India as in Africa, a major question either 
spoken or suppressed but nevertheless present in the minds of 
sensitive spirits is the issue “Can we have the benefit of this 
technological civilization of yours without your involving us 
in these vast wars that you are already planning?” L. S. 
Senghor asks whether just at the point when Africa in the 
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postcolonial period is reaching out in faith to the West, it is 
to find her preparing to commit suicide. 


VIII. Can the Vermassung of Vast Urbanization 
Be Skipped? 


A third side-effect of the technological modernization 
which has come relentlessly in the developing countries is 
the centripetal pull of the people into vast cities—the swift 
urbanization with all of its agonies which seem to come with 
the introduction of modern industry. ‘The query of many a 
leader in a developing country is, “Can you transmit to us 
the technical gifts without drawing our people so rapidly into 
these great mass centers and subjecting them to the process 
of what the Germans aptly call Vermassung?” Industry 
seems to prefer this concentration. It finds that publicly pro- 
vided facilities remove the burden of furnishing these at its 
own expense: access to electrical power, to roads, to shipping, 
to water, to sewage, to a ready pool of labor, to housing, to 
recreational facilities, to supporting auxiliary industries, and 
often to markets. 

One of the most dismal sights in a continent like Africa 
today is to witness the way in which the Africans have flocked 
into great cities which were hopelessly unprepared for any 
such inundation, and the fashion in which the lives of so 
many who have been .herded together in the segregated 
African slums of the cities have been rotted out by this grim 
transition. 

The pattern in Africa is usually one of progressive waves 
of influx. First the men come and come alone, leaving their 
families behind to give them an island of security in the 
communal property to which they have a claim. Living alone 
in these cities, the men contract other liasons. At Port Eliza- 
beth in South Africa, a decade ago, 85 per cent of the chil- 
dren born in the African quarter were said to be illegitimate. 
When the rural wives and children do come from the bush 


DEVELOPMENT: FOR WHAT? 229 


to join their husbands, the housing is usually highly inade- 
quate. The wife has no garden from which to feed the family, 
no status, and she is soon driven to seek work, and delinquency 
thrives among her unattended children. Prisons have to be 
enlarged, police systems expanded, and every type of urban 
crime which Western society is so familiar with simply bur- 
geons under these circumstances. 

The health toll of these swift transitions is recorded in the 
almost incredible statistics of hypertension, heart attacks, and 
ulcerated stomach conditions among urban Africans. 

Is there another way of sharing the technological moderni- 
zation by which this stage can be skipped? Can this be done 
by decentralization and the use of the cheap electrical power 
which the new water-powered dams of Africa and India are 
beginning to provide? Can it be done as E. F. Schumacher, 
an economist of the British Coal Board, suggests, with an 
eye to India, by rigging the domestic economy so that the 
rising Western sector does not produce “an unconquerable 
apathy, an atmosphere of hopeless resignation” and by de- 
moralizing and destroying the much larger traditional domes- 
tic sector of the economy which is also being energetically im- 
proved, leave the rural masses with no alternative but to swell 
the invasion of the cities? “I suggest that this co-existence of 
the two economies (the ox-cart side by side with the jet 
engine) is a unique problem without parallels.” If there is 
a way to skip this Western “dehumanizing deformity” of in- 
tense urbanization, there is as yet little evidence of its prac- 
tice in the developing countries of our decade. 


IX. Can the Erosion of Wider Family Ties and 
the Spread of Secularization Be Stemmed? 


There is a fourth side-effect which seems inseparably at- 
tached to the industrial modernization and that is the forcible 
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detaching of those who work in it from their sense of respon- 
sibility for their wider family. Until the worker becomes a 
self-centered individualist and drops his obligations to his 
wider range of relations, modern industry finds that he has 
no proper incentive by which he can be manipulated into 
becoming a maximal performer in his work. For if he is 
paid more, it is the rule of a collective type of society that all 
that he and his wife and children do not urgently require for 
themselves is expected to go to assist nieces and nephews and 
cousins to a considerable range of remoteness as far as the 
blood or marriage tie is concerned. 

In Northern Rhodesia, mining companies complain bit- 
terly that their mine workers’ housing accomodations and 
the schools which they have subsidized heavily in order to 
house and train the miners’ own children well are hopelessly 
overcrowded by the vast ring of relatives who turn over their 
children to live with and be fed by their mining relations who 
are earning wages. The unending hospitality which any Afri- 
can who earns a wage may expect to offer to his kinsmen is 
another tree marked for cutting by the individualism which 
the industrial system seems to require. 

When this self-centered or immediate-family-centered men- 
tality is built up in modernized employment, there comes 
with it almost inevitably a waning of responsibility for the 
aging parents. Arabs in particular feel deeply shocked at the 
loveless way in which Western families treat their older 
parents, even when public subsidization of the aged takes 
away most material anxiety. Peoples of the developing socie- 
ties ask themselves if, in order to make the new system work, 
there has to be such a toll taken in intimate personal rela- 
tions. Is the result worth the price? 

A fourth example of the feared side-effects of this rapid 
modernization process of most development programs is the 
secularization that threatens to eat away religious values, im- 
merse people in material comforts, commit them to the 
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“heresy of numbers,” and relegate religion to a thin gloss or 
veneer that is only used to trim the external surface of life. 
An observer of African peoples notes that if a primitive man 
lost his soul, he died, but that in the West, we have learned 
how to go on living in a desouled state and to regard it as the 
human condition. 

In talking with Islamic leaders in Egypt, this drastic secu- 
larization was one of the features of Western society which 
was most shattering to them. It was to have lost the capacity 
for spiritual expectation for anything beyond the dimension 
of this-world control which made them fear most the tech- 
nological revolution. Neville Shute, the British novelist, in 
his Round the Bend gives a striking picture of the contrast 
between the tough Western adequate-for-anything aviation 
technician and the sensitive, perceptive, inwardly agile, God- 
conscious Muslim with whom he is intimately associated. 
‘These Muslim leaders, knowing how much their people need 
material improvement and anxious for them to get it, keep 
wondering if in the process they must sell their birthright for 
it. Can you have the advantages without the withering side- 
effect of secularization? 

The underlying question of Development: For What? asks 
whether you can stitch a gland of a technological society (that 
would bring so many desperately needed benefits) into the 
body of another culture without producing an effect of be- 
wildering confusion? Is there not in the end the possibility 
of finding that the people are left with no moving image of 
their own? The Japanese people for all their present pros- 
perity are struggling desperately with this very problem today. 

E. F. Schumacher, to whom I previously referred, asks the 
telling question, 


How can the impact of the West be canalized in such a way that 
it does not continue to throw the (mass of the) people into apathy 
and paralysis? . . . It was not the power of the Spaniards that 
destroyed the Aztec empire but the disbelief of the Aztecs in 
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themselves. . . . It [technical assistance] demands a deep respect 
for the indigenous culture of those that are to be helped—maybe 
even a deeper respect than is possessed by many of them them- 
selves.8 

He is even prepared to go so far as to say to the Buddhist 
spiritual leaders of Burma, “We can distinguish three eco- 
nomic conditions: misery, sufficiency, and surfeit. Of these, 
two are bad for a person, a family, or a nation—and only one, 
sufficiency is good... . If you want to become materialists fol- 
low the (surfeit) way shown by Western Economics; if you 
want to remain Buddhists, find your own ‘Middle Way.’ ’”® 

George Kennan, whom most developers regard as a hope- 
less American conservative, has gone so far as to declare, “It 
is my own belief that if you change the lives of people so 
rapidly that the experience of the father, the wisdom of the 
father, becomes irrelevant to the needs of the son, you have 
done something dangerous—you have broken the organic 
bond of the family and you have created an emotional trauma 
in the minds of the young people.’”?° 


X. On Meeting “The Revolution of 
Rising Expectations” 


The questions that have been raised here about what we 
are trying to do in development projects, about Development: 
For What? are not for the purpose of encouraging the aban- 
donment of the effort. It would be hard to estimate what the 
presence of the symbol of an America with its open door 
to immigrants and its open opportunities for a fresh start 
meant to untold millions of hard-pressed people in other 
parts of the world during the nineteenth century. In this 
second half of the twentieth century with what Adlai Steven- 

8. Ibid., pp. 13, 38, 42. 
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son has called ‘the revolution of rising expectations” all 
ablaze in the world, not only America but the whole cluster 
of open-society countries must decide whether they are ready 
for the costly steps that will be necessary if they are to become 
a symbol of a comparable wave of hope in the world. But any 
serious weighing of the queries that I have raised here may 
profoundly alter the methods of approach, the rate of change, 
the type of personnel who can communicate the kind of vital 
interaction which is required, and the way to learn from the 
failures of the past. 

One of America’s wisest agricultural statesman, Carl C. 
Taylor, draws attention to the personnel side and to a largely 
neglected factor in the programs of development. He writes, 
“Is it not time that the United States really studied the ex- 
tent to which the non-economic aspects of its own culture 
have affected its own development?” And he makes the 
startling suggestion about the really transforming features 
that an agricultural development representative may be com- 
municating as he works in another culture. 


What is it that they have to contribute that is of the greatest 
value? Is it their tractors, their centrifuges, their scientific con- 
cepts, the dollars in their jackets, or is it their attitude toward 
nature? Their willingness to risk ridicule to try a new method? 
Their ways of dealing with their peers, ‘superiors,’ and ‘subordi- 
nates’ within an organization? Their sense of time as a valuable 
asset? Their propensity to want to measure with precision? . . . 
Their preference-for local over national government? . . . Their 
willingness to delegate responsibility coupled with distrust of 
combinations of power? Their preference of projects instead of 
dogma? Their acceptance of some right of equal consideration 
for all persons? Their concern for the under-dog? Their prefer- 
ence of the new to the old?! 


Here he is exposing to view the real engagement, the vital 
interaction, of the value systems of two cultures which makes 
it highly important that the emissaries of this development 
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work be not only technically competent but humanly alive. 
For if the development is only to hand over the technological 
apparatus, this can also be done by a totalitarian hand. But if, 
in the process of handing it over, the goal is to deepen the 
sense of dignity and human worth and responsibility and to 
achieve genuine mutual stimulation, then the transmitters 
themselves are of peculiarly vital importance. 

The worth of programs like the Peace Corps and of volun- 
tary agencies supporting young people in small development 
programs is not to be tallied alone in what they may accom- 
plish in the field during their initial residence, though this 
contribution is not small. Of equal weight is the fact that 
from the returning veterans of these groups, flexible, con- 
cerned candidates for international civil service careers and 
development programs can be recruited and trained. Instead 
of having to rely in the future for technical development per- 
sonnel on the 40 to 65 year old group of domestically-rooted 
and often culturally-sclerotic veterans who must be bribed by 
premium salaries and who often leave their home countries 
with the greatest reluctance, a whole new increment of 
younger, more open, and more imaginative personnel is now 
in prospect. After an experience with these developing coun- 
tries at first hand, their eyes may not be closed to tackling 
the tough enigmas which our queries about Development: 
For What? have raised, and their experimentally-minded ven- 
tures may help to answer some of the questions which in our 
present ignorance we can only gropingly seek to formulate. 
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